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‘divisions are the administrative units responsible for providing
educationtl crvices -to the great majority of public school students
in Manitoba, since there are major variaticns in student enrollments

- in school divisions, and. since such variations in administrative unit
_size have been-associated with variations in service provision in

~ other jurisdictions, the method adopted is to present data on nine

different educational services and resources by size of school
divisions. This presentation shows that students in larger school

_divisions, which are generally urban, have tubstantially higher

levels of access. These vary in size by service, but the direction of
-a@vantage or disadvantage is constant. There is no -evidence that t.e
discrepancies are positively associated with need differentials.
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ABSTRACT

The purpoée of this study is to determine to what extent inequalities
in educational opportunity exist in Manitoba, and, shoyld extensive inequal-
ities exist, to propose ameliorative policies to provincial policy-makers.
Equality of qduéafional opportunity is considered‘To exist when eddcafional
services and resources are provided in such a way that access to them is
distributionally equal across the province; conversely, inequalities exist
when access varies consistently, on a bésis other than need, for students
in the province.

Since unitary school divisions are the administrative units reéponsible
for providing educational services to the great majority of public school
students in Manitoba, since there are major variations in student enroliments
in school divisions, and since such variations in adminis*rative unit size
have been associated with variations in service provision in other juris-
dictions, the method adopted is to present data on 9 differénf educational
services and resources, by size of school divisions.

This presentation shows that students in larger school divisions,
which are-generally urban, have substantially higher levels of access. These vary

in size by service, but the direction of advantage or disadvantage is constant.

There is no evidence that the discrepancies are positively associated with

need differentials.



The second portion of the study examines the financial aspects of

existing inequalities in access to services. The financial statements of
school divisions reveal that small divisions generally spend less per student,
and that a larger proportion of their expendifuresyis directed to support
services. Thus expenditures on instruction are very substantially lower in
those divisions providing relatively low levels of service. The costs associ-
ated with improving service provision in the small divisions, and their limited
wealth, suggests that only an increased share of provincial resources can give
them the financial power to iaprove tre provision of educational services.

A series of policy objectives and standards is developed, against which
the probable output of-policy proposals can be evaluated. The first objective
is gqualizafion of resources available, and the standard required is a reduc-
Tion.in the current range in revenues and local effort of divisions. %he
second objective is autonomy. .These two objectives interact so that attain-
ment of the first somewhat Iimits attainment of the second. Local auféhomy
is signalled by diversity of extenditure patterns and levels, but equalization
requires a limitation or floor on minimum expenditures, and thus some reduction
in the range of expenditure I;vels. The third objective is iiexibilify, which
requires that policies be readily adaptable to changing needs, <nd that an
information sysfem be available to signal changes in needs, service levels,
and financial characférisfics, and thus monifor progress towards equality of
educational opportunity.

The proposals for provincial funding are of the "jinverse allocation" ~

type, and have the objective of increasing the financial power of small

divisions, without limiting their decision-making powers. To achieve both
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equaiization and pluralism objectives, “the propusal provides for three fypes
oi grants: categorical grants; basic grants, a per pupil flat grant; and
equalization grants, based on division wealth and the amount raised by local

efiory.

\ .
The final section of the study also establishes resource equalization,

local autonomy, and flexibitity objectives for service provision by school
divisions, and proposes:a system of regionél educational service agencies,
to provide thcse services which divisions are not 'arge enough to provide
effecTiQer and econohicaliy for themselves.
The s*udy asserts Thafzmajor changes in provincial finéncing of gchool
divisions, and less sweeping changes in administrative sfrhcfures, can
change the distribution of educational services in Manifopa. The proposals
made here can be implemented py‘provincial pol icy-makers, and in most
instances can be piloi<tested. The objectives and standards pro;ided
should simplify judgments as fo the probabls effectiveness of the proposals 7
. Té bring abbuf a redistribution ot educational servicés in +he province, so
as to improve access Té services by sTuden?SAin small, and generally rural,
school divisions. The proposed in%ormafion system will éllow the measure--
‘mqnf of progress towards a high ievel of equality of egucafional épporfunify

in Manitoba.
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CHAPTER |
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"INTRODUCT ION

The burpose of this study is to aT%empT to determine to what extent
there are inequities in the provision of e;ucafional opportunities in
Manitoba, or more specifically, inedualifies in the provision of educational
services which vary consistently on a basis oTh;r than need. |f extensive
inequalif}es are discovered, Thé study will propose ways of reducing them,
ways which are logically related to the nature of the inequali;ies, and
which seem practical and useful in the immediate future.

Chapter | of the study will assemble the available da+a on the provision
of a number of servicés in Man;}gﬁa and illustrate rhe d}sfﬁ%bufion of these
services in the province. |f extensive inequalities are found, Chapter ||
will examine the effect of provincial educational finance policies, and
suggest some changéé which might reduce some of.The inequalities identified,

and Chapter |1l will examine the current provincial administration units for

public school education, and suggest some policy n:oposals which might reduce

some of the inequalities. z




The !ﬁporfance of Equality ¢r Educational Opportunity

. The issus of equality of educational opportunity becomes a very serious

one for educators and for educational systems when education becomes a

”

determinant of one kind of success in |ife after schooling. <Cleariy, if
sucéegs in the sch;ol context was not rerafeq to any subsequent achievement

it would still be important to provide some measure of equality of opportunity
in education, but it would not be a vital issue, of importance to the entire
society. However, since we now know Thafilevel of education predicts eventual
social status quite accurately, éf least in the Unifed States, and probably
also in Canada, the signi ficance of the issue increases very substantially.
EThe closeness of the relationship between educational success and social

status is now beyond quesfibn. Further, it is !ikely to increase, as Parsons -
(1959) points out. There is a further characteristic which is e;ually relevant

and equally a matter of concern for educators; Porter comments that:
Although it is not particularly startling to show a relationship
between educa%tion, occupation level, and income there is a
persistent myth that the drawback of an inadequate education
can be overcome by experience in the work worlid  Upward mobi ity
during the career despite the lack:of education may have been possible
a half century age when Sir Francis Galton argued that able people
will overcome their social handicaps by the time they are fifty.
I'n the mid-twentieth-century industrial system, however, there seems
To exist in the occupational world, not a ladder of continual
promotion, but hierarchical compartments into which people enter
trom the educational system. A!thouoh during a career there may be
some movement up within a compartment, moving up from oné compartment
to another is much more difficult. This mobility within zompariments -
is directly related to educational levels. (1965; p. 164)

Verification of such analyses is provided by an entirely independent [ine
P

of research, dealing with the economics of education. The relation between

education and income of individuals has been thoroughly investigated in
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~ n1fed States and Canada 1n recent years. There have been a great many

-+

siudies, ond the results have been surprisingiy consistent:

The results obtained for the U.S. economy offer rather consistent
(scme might say surprisingly consistent) support for the notion
that education, on the average, has paid significant financial

s well as non-financial rewards. The evidence is quite strong
that individuals with the requisite ability have been well
advised to continue th2ir education through university level and’
there is no reason to think That this pattern will not continue.
(Bowen, 1368: p. 95)

Thus it is not surprising.that in the United Statés, as Gordon (1972) points
out:

equal opportunity in-education has become an issue cf crucial

national concern. By many, it is regarded as the base for all

the rights, privileges, and responsibilities of membership in

this modern democratic society. (p. 423)

The situation does not seem very different in Canada. With regard to

the economic importance of education, an assessment prepared for the Economic

Council of Canada suggested that, if eight years ot schooling was takep as

- the base of 100% of income, high school graduation would give an equivalent

of 148.1% income, and uﬁiversify graduation would give an equivalent of

241.2% of income. (Bertram, 1966) Naturally, there is no réason to assume
these figures would hold precisely true tor a oifferent period of analysis;
nevertheles- t seems clear that in general af least, education and_ |ncome

are very closely refated, and that this relationship is causal. I+ is also
common in the literature on the economics of education to find.some assessments
of additional benefits to individuals, beyond those associated directly with
measured income. One of these is the opportunity to obtain still further

education, for which high school graduation, for instance, is prerequis: te,

Additionally, education is seen as providing wider employment choices, and

R}
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. the exfent that 1§ is ba;uc or,qgeneral educdtion, opportunities for
~tihstanding technological unemp‘?ymen? not open to people of lesser
education  (Bertram, 1966)

Porter, commenting on the impertance of educational opportunity, notes
that "the distribution and content of education establishes boundaries for
industrial growfh".(l965: p. 165). Thus national policy should concern
itself with equalify of opportunity: "the industrial scciety which has the

greatest flexibility is tre cne in which the egalitarian ideology has

. affected the educational system to the extent that education is available

equally to all, and careers are truly open to the talented". (]1965: p. 167)
Porter's national policy perspective ditfers irom that generally found
in the literature on equality of aduzational opportunity, which emphasizes
equitability for individuals. The conclusions are similar, regardiess of
perspective, however. As Porier puts it, “the principle of eguality and
the principle of the rational use of economic resources thus have a mutually
reinforcing function". (p. 167) Both principles support ?ﬁe Jjudgment that
providing for equality of educational opportunity is of vita! importance to

!

Canadians, both individuaily and col lectively,

Raticnale for the Study

For the purposes of this study, equality of educational opportunity will
be defined as equal provision of educational services. Within this definition,
simple equality is obtained when every child has an equal chance to obtain .

the services of highly qualified teachers, suitable programs, and adequate

facilities. Distributionally, simple equality of opportunity is obtained when,
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i~ regpect of an edgcafionat service or resource, :ztudents residing anywhere

in the prov{npe have an equa! chance to obtain it; statistically, this is
represented by the case ir which the distribution of students and services .is
‘perfecfly matched. |f, for'a given service, this is not the case, then
inequality exists. -

Sorie Iimi?éfions of the épﬁrdach and the data used here must be pointed

out. First, there is littie general reference here to demand for, or need

for services, since the needs of sfuden%s, when aggregated in}o school .
divisicns, can be assumed to be rough!y equa! with reference To'oyerall

~quantities of educationai service, although obviously diverse at the level

of the individual STudenT. Need is discussed, however, in the context of -

finance, and of specific propoéals. Second, in general ;he data given refer
to availability of a-service or rescurce, and not the utilization of it, - -
although in cases where enrcllment data are given, for éxampie in special .
classes, the reverse is fhe case; the Ua*arspeak to qTilizaTion and not
Aavailabilify, since there may be more "p]aces" than students:.
In Qene}al, the existence of unequal disfribufions wil} signal the need
for a consideration of possible policy probcsals to amend the exisfiﬁg
situation. waever, several important provisus must be sTang: first, it
is possible to correct distributional inequzlities by reducing services
available to the advénfagéd, The srcpusals wilivin general emphasize the |
“alternative possibiiity, of increasing services To‘?EE'HTéédVanfagea. |

Second, some inequalities might be explicabie and justifiable on the -

basis of needs, values, or purposes which have been identified in advance.

For example, in school divisions having proportionately fow enrollments in
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voc.tional courses or programs, it is possible that there may be more

"p!aceé" than student volunteers. This presumably reflects the students!
perception of ‘their own needs with reference to those programs, at feast in
part, and the distribution then constitutes an 'intended and desired' . .
inequality. Such inequalities would not generally give rise to pdlicy
proposals in this study.

Third, since the emphasis of this study is on pdlicy, and the focus is
the provincial educationa! sy.tem in Manjfdoa, the maii concern will ]
with distributional inequalities that are or seem to be outcomes of
admiﬁisfrafive afrangeménfs, and not of natural orrcultural conditions or
circumstances. This point has been m2ge by Coons, Clune and Sugarman:

to us the state's moral-and legal imperative extends no further

than those inequalities created by government itself. Discri-

mination by the state is our sole object; this excludes the duty

To amelic-zte cultural or natural disadvantages. It is

important to cast this in terms of absence of the state's duty:

we do not suggest that the state is forbidden to compensate for -

such disadvantages. (1970: p. 9) .

Thus, forexample, if~it should appearrfhéf administrative characteristics

. of school diviéions, and provinciai finance arrangements, are associated with
the distribution of services, this finding would give rise to proposals for
amelioration of the condi+ion. Basicafly, what is being proposed is a limited
though generally acceptable view of equality of educational opportunity, that
the school division of residence within the province should not in itself
affect the range of educational oppcrtunity. available to a-student..

Fourth, since it is possibie that inequalities might exist which are

considered unimportant, policy proposals will review any available

evidence regarding the probable significance of a specific inequality. This

et pmesf i
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will allow some ranking of policy propesals in order of priority.

The Method of the Study

The firsTrparT of the study will éffempf to portray the distribution

of a number of educational serviée§ in Méﬁifoba, in the year 1969-1970,
the last yéar for which fuli data are available. The data will deal
-exclusively with unitary school.divisions (i.e. sing]e administrative
pnifs enrol]ingsétudenfé in Grades K-12), which in that year enrolled
88.6% of all students in the public school of Maniféba (DBS, 1971). The
remainder were enrolled in a vérjefy of elementary or secondary.school
disfé}éfs, remote or special schools, and special reyenuerschools. In many
c;ses,‘adequafe data are not cvailalle, ard qeneral provincial pulicies do
not precisely apply to these units, and for these Feasons they are excluded
from the study. A

" The general method will be to displ= - uisfribuf{on of a variefy of
services, by groups of s§hool divisions, across Tﬁe-province. The tables
categorize séhoél divisions by size of enrbllménf, into 0-3,000, 3,001-6,000, ~
6,001-10,000 and 10,00! and up. Although such categories suppress differenfia
between diVisiqns in Thersame size caTerries,-They do make compéehensible
a good deal of information. Should specific poliéy propbsals Eequire intra-
category information, This can be presented subsequénfly. The general
purpose of the category scheme is to allow a reasonably detailed ove}view of
the distribution of a range of services across the school divisions of the
‘provinqe. .

This particular way of presenting data on the availability of services

was cho.en for two reasons: first; it has been believed for many years that
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2 ~elaticaship exists between size of school district (student enrcl Iment),

a21d th prov:s:on of services. {Campbell et ai., 1970). This belief

infiuenced the presentation of data chosen here, since it was anticipated

Thaf interesting contrasts would appear. Second{ since school divisions are
<reatures of the provincial government, any inequalities in the disTribufioh
of services related To The divisionaltsfrucfure are appropriate grounds for
policy proposals addressed to provincial authorities, since such Iﬂ&?ua|l-
ties may well be amenable to correction by these auThorlfues.

Thls study is primarily concerneq with proposals for ameliora+idé
disfrrbufional inequaiities which seem to be unintended end undesired
consequences of existing provincial policies. Thus the study is deveiop;
mental or eolicy research. The analysis of the existing situation, and The
reasons for it, is consequently !lmlTed to a cons:dera.ton of factors which
seem direcfly relevant to amelioration; a number of interesting questions, many

of them casual, raised by the association between size of - unlf and servnces

K N ‘
;e -

provided, revealed by The daTa to be presented, are not explored here.

The services and resources exemined are as follows: degreed Teachers;
experienced teachers (defined as cieiming five or more years of teaching
experience), and schecol division administrative, ccnqu+a+ive and referral
personnej; vocational courses,‘VocéTidh programs, business courses, and
special educafion'clessesg and library books, periodicals, and audio-visual -
materials. This group of services and resources;compruses virtually all
those for which data are easily avaitable, either from provincial departments

of education or Statistics Canada. The fact that these data are available

is not of course accidental, but reflects the shared belief of many of those
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responsibie for the administration of education at the provincial level that
data on such-Things as the qualification of teachers are important and worth
collecting. To a very large extent, provincial educational policies are

based, then, on the kind of data treated ﬁere, and this study quite explicitly

~accepts existing assumptions about what are important characteristics of an

educational system, and bases the policy probosals for ameliorating

-

distributional inequalities on these. ,, ‘ 7 ~

For most se;vices, parallel information for British Columbia is provided,

" to show the existing situation in another province of Western Canada, one in

which school districts have somewhat different geographical, financial, and
a&minisfrafi;e feafures; The comparisons and conkrasts which the provision

of parallel data makes poésible are gengrally useful in revealing that the )
disTrqujiqn of services is indeed variable by province. Subsequently,
specific éolicy proposals might also refer to these sim{larifies and

di fferences, since one cause of variation might be differences in provincial
policies. ‘ :7

In subsequent parts of the study, in which policy proposals are

presented, the general method-will be to describe the existing situation in

-the province, attempt to provide appropriate criteria against which the

-

existing situation and the policy proposals can be evaluated, (see Dror,
1968, for a_yeviéw of the uses of criteria in policy develophénf,) and fo

present policy proposals which relate to inequalities which seem unplanned,

" and important in their impact on the sfuden+ and the provincial educational

system, and thus to provincial policy;makersl
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THE DISTRIBUTION OF SERYICES- AND RESOURCES

This section describes the present distribution of educational sefvices
and resources in three mainrgafegories. First, under personnel, data on
degréed teachers, experienced Teachers; and consultative personnel are
presented. Underprogfams, the provision of special education classes,
vocational ‘and industrial programs, and business programs is described.
Fiﬁal!y, under facilities, data on the provision of |ibrary services is
giveﬁ. These cé+egor§es include virTualfy all the published and }eadily
évailable‘dafa‘on the provision of various kinds of educational services
“in Manifoga. The data used inr;hisﬁgecfion will be drawn exclusively from
the Dominion Bureau of Statistics, 1971, unless otherwise specified.

Concern with the distribution of these services and resources is
Justified, since they dc fb;m an important segménf of The +o+aI spectrum
of services and resources which comprise +he educational system, as viewed *
by the client. The imporféncg traditionally a%facheﬁ to the services and
resources sftudied here is revealed by the maintenance of éeféiled data
on +these services by STéTisfiCs Canada. Such-data are collected in part
because these services and resources are thought Tovbe important indicators

of quality in the provision of education. The'evidence for this view, B i
. R )

with regard to individual services and resources, is presented subsequently.

IT is sufficient to bo[hf out here that reviews of research subsequent to

the Coleman Report (1966) have tended to support the importance of the .

traditional indicators of quality in education as useful until the state

of our knowledge improves. Mood suggests that "the present rudimentary




state of our quénfifafivegpdels dpeanf permit us to disenféhgle the effects
of home, school, and péers on students' achievement". (1970: p. 6) Guthrie
- and his associates (1970) reviewed-a series of mgjof studies on the effects
of various school services on pupil achieyemenT, and asserted the importance
of a variety of school services, including all those used in this study.

When the disTribuTion: amongst’ school divisiéns,of ;ervices and resources
is at issue, an important differentiation of the group of services into two
:cafegories can be made. The first category consis%s of uniform services and
-resources; that is, those services which,iif seems likely, should be dis-
tributed on a perfectly uniforh basis, if equality of educational opportunity
fs desired. -

The second category consists of services which,~it seems likely, are most
appropriately distributed on a non-uniform basis, to take into account the
Iéck.of uni formity of the needs of clients fn the various school divisions.

To a large ekfenT, the differentiation is arbitrary, and not in the
final analysis defensible, given a very extensive and highly developed

anajysis of individual differénces and needs. However, a TenTafiQe differ-

entiation, based on current capabilities in needs assessment, can be suggested.

Access to highly qualified Teachers, a variety of admlnlsfraflve consulative

'and referral personnel, and library facilities, is regarded as unlformly
_required by students in school divisions. Access to special educaflon, and
+o vocational and business programs, is regarded as differentially required.
It is conceivéble that the existing distribution of these services is
based on‘variafions in need, and that any pattern simply reflects décisions )

by adminisfrafofs in small divisions that the sfudenfs for whom they are




responsible have less need for special class facilities, andvvocafionaL
.. and business education. In the absence of formal needs assessments it is
impossible to refufe this possibility compIeTer. The only fecent large
. .Study bearing on this at ali, a survey .of reading achlevemenf in The province, .
demons+ra+ed that, afTer Grade |, rural students had sugnlfncanfly Iower
reading achievement levels than urban students.

TABLE |

MEAN READING ACHIEVEMENT SCORES OF PUPILS
CLASSIFIED ACCORDING TO URBAN/RURAL AND GRADE

URBAN  RURAL " DISCREPANCY .
1.76 1.85
2.97 2.77 -
4,07 3.77
7.16 6.73

(Halamandaris, 1971: p, 133)
Given the general importance of reading, +hese data do not suggest that
the need for special education is greater in urban areas (large divisions).
Similarly, éafa presented l|ater regardinz enrollments in regional vocational

high schools suggest +that rural students may tend to enrol | more readily in

such schools.

In general, data is presented subsequently on the basis of unit size.
However, the relation between services and sjze of unit is also in part a
IocaT;onaI relationship, since in Manitoba most large d|V|S|ons are located

in the Greater Winnipeg area. The following table compares size and location.

-
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TABLE 2

SIZE OF ADMINISTRATIVE UNIT, BY ENROLIMENT GROUPINGS AND
METROPOLiITAN AREA OR OTHER LOCATION, MANITOBA, [969-1970

No. Location
Group & Symbol Enrol Iment Divs, Metro Area Other

-

Group | Up to 3,000 18 I8

Group |1 3,001-6,000 13 N

0
2

Group |11 6,001-10,000 6 5 . I
3

Group |V Over 10,000 3 0

TOTALS 40 10 30

In the accompanying maps, the symbols associated with the groups are used

in association with division identifying number to show the locations of

divisions of various sizes

The Distribution of Highly Qualified Teachers

For the purposes of this study, highly qualified feacher; are con-"
sidered to have two characteristics, which are treated separately. First
degreed teachers will be considered, and then teachers reporting five years
or more of feaéhing experience.

At present in Manitoba pupil-teacher ratios do not vary widely between

the groups of divisions. Table 3 demong?rafes this.
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TABLE 3

PUP1L-TEACHER RATIOS IN UNITARY SCHOOL DIVISIONS
N MANITOBA, 1969-1970, BY ENROLLMENT GROUPING

Enrol Iment No. - Total No. Total No. - ‘ Average
Group Divs., Students Teachers P/T.R.
I 18 40,686 1,861 21.86
I 13 50,644 2,308 21.94
1 6 45,574 2,089 21.82 _
1V - 3 80,662 3,648 22,11 i
4 217,566 9,906 21.96 “{

Thus teachers in general seem to be distrituted more or less uniformily
across the school divisions of Manitoba. Students have roughly equal access }
to teachers, and in this respect approximately equal opportunity. The

situation in British Columbia is similar.

TABLE 4

- PUPIL-TEACHER RATIOS IN UNITARY SCHOOL DIVISIONS
IN B.C., 1969-1970, BY ENROLLMENT GROUPING

Enrol iment No. Total No. Total No. Average
Group Divs. " Students Teachers P/T.R..
| 41 60,901 2,690 22.64
| 17 79,677 3,302 24,13
11 | 81,078 3,262 24.86
v 12 290,018 11,499 25.22 - - ’
8l 511,674 20,753 24.66 h

However, with regard to highly qualified teachers, the situation is

somewhat different. The distribution of degreed teachers in Manitoba's

unitary school divisions is shown in Table 5. !
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TABLE 5

! THE DISTRIBUTION OF TEACHERS WITH DEGREES IN UNITARY SCHOOL
! DIVISIONS IN MANITOBA, GROUPED BY SIZE OF ENROLLMENTS, 1969-1970

LY (8) () (o)) (E) (F)
) Total ) No. of % of Prov. :
5 No. No. of Prov. Degreed Degreed
r Enrcliment Divs. Jeachers Teachers Teachers Teachers Discrepancy
Up to 3,000 I8 t,86l 18.79° 512 13.34 -5.45
_ -3,001-6,000 3 2,308 23.30 732 19.07  .-4.23
P | ]
6,001~10,000 6 2,089 21.09 880 22.92 +1.83
Over 10,000 3 3,648 36.82 1,715 44.68 +7.86
PROVINCIAL ’ .
TOTALS 40 - 9,906 100.00 3,839 100.00

This table suggests that the larger the school -division, the better
chancé the student has of being instructed by a degreed teacher.

In British Columbia, the distribution of degreed teachers follows 3

comparable pattern, as is indicated by Table 2.

- TABLE 6

e

THE DISTRIBUTION OF TEACHERS WITH DEGREES IN BRITISH COLUMBIA
SCHOOL DISTRICTS, GROUPED BY ENROLLMENTS, $969-1970

(A) (B) () (D) (E) (F)
| Total g No. of € of Prov.
‘ No. No. of Prov. Degreed Degreed
Enrol iment Dist. Teachers Teachers Teachers Teachers Discrenancy
1 Up to 3,000 41 \ 2,690 12.96 l,165 10.45 =2.51
3,001-6,000 (7 3,302 15.91 (1,578 14.15 -1,76
6,00|=|o,oob ] 3,262 . 15.72 1,695 15,20 . = .52
; Over 10,000 12 I1,499 . 55.41 6,713 60,20 +4.79

! PROVINCIAL .
TOTALS 8l 20,753 100.00 11,151 100.00
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The importance of the size of administrative uni+ seems tessfmerked in
British Columbia than in Manitoba.

A somewhat similar pattern emerges when the distribution of experienced
teachers is examined. (An experienced teucher is considered to be or2 with
tive or more years of teaching experience.) Table 7 displays fhis

distribution by size of schoo! division in Manitoby,

TABLE 7

THAE DISTRIBUTION OF TEACHERS WITH EXPER!ENCE IN UNITARY SCHOOL _
DIVISIONS IN MANITOBA, GROUPED BY SIZE OF ENROLLMENTS, 1969-1970

(A) (B () ¢ (D) (E) )
Total 4 No. of 3 of Prov.

No. No. of Prov. Experienced Experienced
Enrol Iment Divs. Teachers Teachers Teachers = Teachers Discrepancy
Up to 3,000 18 1,861 18.79 1,041 18.43 - .36 -
3,001-6,000 13 2,308 23.30 1,205 21,33 -1.97
6,001-10,000 6 2,089 21,09 1,189 21.05 - .04
Qver 10,000 3 3,648 ' 36.82 2,214 39.19 +Z,37
PROViNCIAL : :
TOTALS 40 9,906 100.00 5,649 100,00

Table 8 reveals the distribution of experienced teachers in British

Columbia, which follows a similar pattern to that in Manitoba.
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TABLE 8

THE DISTRIBUTION OF TEACHERS WITH EXPERIENCE IN BRITISH COLUMBIA
SCHOOL DISTRICTS, GROUPED BY ENROLLMENTS, IN 1969-1970 .

(A) (B) ) (D) (E) R
Total % No. of % of Prov.
No. No. of Prov. Experiienced Experienced
Enrol Iment Dists. Teachers Teachers Teachers Teachers  Discrepancy .
Up to 3,000 41 2,690 12.96 1,668 12.84" - .12 .
3,001-6,000 17 3,302 15.91 2,036 15.68 - .23
__6,001-10,000 I} 3,262,  15.72 2,046 15.76 + .04
Over IOQOOO 12 11,499  55.41 7,235 55.72 + .31
* PROVINCIAL - - -
TOTALS 8l 20,753 100.00 12,985 100.00

In general, in %he distribution of degreed tezchers, large schoo!l divisions
in Manitoba, and in Brifish Columbia, seem distinctly advantaged. They are also
slightly advantaced fnrexperienced teachers. ' 7

This portrayal of the disfribufionvof'highly qualified fgéchers i§ not
by ény means novel or surprisiﬁg. A major survey study of the teacher
workforce in British Columbia carried on in 19681969 by the Centre f&r the
Study of Administration }n Education of the University of British Columbia,
showedﬁfhaf the Lower Mainland Region (comprising most of the urban area of
fhe'province), which employed 49.13% of the total teacher workforce employed
54.75% of the degreed teachers. (Waliin, 1971: p. 14)

‘The same British Columbia stuay suggésfs a pattern of teacher mobiiify
which could help to explain the tendency for highly qualified teachers to

be employed in urban areas. In analyzing the responses regarding reasons for

teacher mobility, the study found that of those teachers planning to move to

\
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another region, 36.57% gave geographical factors as the main reason,
28.00% gave personal factors, and 15.31% gave educational factors. Amongst

a2li teachers, whether plaﬁning to change location or not, 24.15% gave

geographical factors as a primary reason for doing so. (Wallin, 1971: p. 44)

Additionally, the Lower Mainland Region showed low levels of teachers expecting

to move, and high levels of duration of employment. A1l these findings are
consistent with the view that in Bri+fgh Columbia Teachers tend to move to
the Lower Mainland (an urbanized area) and stay there. -

Presumably these highly qualified teachers have had the opffon of
moving, perhaps because ofATheir quaiifications, and have exercised ‘that.
option. The same choice might have been available in Manitoba, and givén
rise to the present distribtuion of highly qualified teachers.

There is little indication of major short-term changes in-this pattern
of distribution. Tables 9 and 10 display fﬁe distribution, on the same
bases, for Manitoba in the 1971-72 school year. These data were supp!lied
by the Department of Educaticn of Manitoba, and are not precisely compérab]e

with the data already used, since they report academic qualifiéafions by

salary schedule steps, rather than directly by degree.*

*In Manitoba, teachers' salaries are determined by the number of acceptable
years of training, and of experience. In most cases, Class IV status
represents holding a degree, and was so calculated here.
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TABLE &

- THE DISTRIBUTION OF TEACHERS WITH DEGREES IN UNI}ARY SCHOOL
DIVISIONS !N MANITOBA, GROUPED BY SIZE OF ENROLLMENTS, 1971-1972
(Based on 30 Divisions, as in Table 1)

(A) (B) -(C)-—~ " _ (D) (E) (F)
3 No. of % of Prov.

No. Total No. of Prov. Degreed Degreed
Enrol Iment Divs. Teachers Teachers Teééhers Teachers Discrepancy
7Up to 3,000 18 2,002  18.50 750 13.37 -5.12
3,001-6,000 13 2,460  22.74 1,081 19.28 -3.46
6,001-10,000 6  .2,227  20.58 1,230 21.93 +1.35
Over 10,000 3 4,13] 38.18 2,547 - 45.42 +7.24
PROVINCIAL _ — ) .
TOTALS 40 10,820 100.00 5,608 100.00

TABLE 10

" THE DISTRIBUTION. OF TEACHERS WITH EXPERIENCE IN UNITARY SCHOOL
DIVISIONS IN MANITOBA, GROUPED BY SIZE OF ENROLLMENTS, 1971-1972

(A) (B) ) (D) (E) (F)
% No. of 4 of Prov.

No. Total No. of Prov. Experienced - Experienced
Enrol Iment Divs. Teachers Teachers Tepchers Teachers  Discrepancy
Up o 3,000 I8 2,002 18.50 1,124 17.63 -0.87
3,001-6,000 13 2,460 22.74 1,328 20.82 ©=-1.92
6,001-10,000 6 2,227 20.58 1,393 21.84 +1.26 .
Over 10,000 3 4,131 38.18 2,532 2 39.71 +1.53
PROVINCIAL .
TOTALS 40 10,820 100.00 6,377 100.00

-G i T Vo )

-
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These tables suggest that Ep regard to accessA?o highfy qualified

. L
teachers, the extent of the advantage of students in large divisions has decl ined

slightly. Over the period 1969-1970 to 1971-1972, no major shifts have taken
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place however. This suggests the continuing %mporfance of the basis used

in the analysis here.

The Distribution of Administrative, Consultative, and Referral Personnel

The data presented here describe the dlSTFIbUTIOn of all division-

employed as opposed to school—employed administrative and consultative

tit et

personnel; thus special education supervisors, library‘coordinafors, subject
and grade level supervisors, travelling psychologists, and so on, are all - f
included. Excluded are the staff of the Winnipeg Child Guidance Clinic,

and similar referral services, which will be dealt with separately. N ;

On the familiar enrol|ment basis, the distribution is as follows: T

TABLE VI ;
THE DISTRIBUTION OF ADMINISTRATIVE AND CONSULTATIVE STAFF IN UNITARY |
DIVISIONS IN MANITOBA, 1969-1970, BY ENROLLMENT GROUPINGS .
(A) (8) (C) (D) (E) (F -i
* No. Total No. No. of % of Prov. % of Prov.
Enrollment Divs. Students Staff Students Staff Discrepancy
Up fo 3,000 18 . 40,686 33 18.70 13.07 - 5.63 )
3,001-6,000 13 50,644 . 44.5  23.28 17.62 -~ 5.66
6,001-10,000 6 45,574 4 20.95 16.24 - 4.71
Over 10,000 3 80,662 134 37,07  53.07 +16.00 - . .. _|
PROVINCIAL 7 I
TOTALS 40 217,566  252.5 100.00 100.00

(Based on data supplied for Manitoba.Association of School Trustees, 1971)

To the inbalance suggested by these data, it is necessary to add rather .

different data to complete the description of the provision of administrative,

consultative and referral personnel. The major (and only significant) referral
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service operating in the province is the Child Guidance Clinic of Greater

Winnipeg. Table 12 compares the provision of refercal services in the

Greater Winnipes area (10 divisions) with the provision of similar services,

coordinated by the Provincial O¢fice of Child Development Services, to the

rest of the province.

TABLE 12

THE DISTRIBUTION OF REFERRALS OF CHILDREN TO THE CHILD GUIDANCE
CLINIC AND THE OFFICE OF CHILD DEVELOPMENT SERVICES, 1969 - 1970

Greater Winnipeg No. % of Prov. No: % of Prov.
Divisions Students Students  Referrals* Referrals Discrepancy

Winnipeg 48,020 19.55 6,429 53.65 . +34.10
St. James-Assiniboia 20,132 8.20 . 1,176 9.8l + 1.6l
River East - 12,510 5.10 747 6.23 £ 1.13
S+. Boniface . 4 8,720 "3.55 822 6.86 + 3.3

Transcona—Springfiela 8;493 5.46 416 3.47 .0l

St. Vital 7,026  2.86 729 6.08 + 3.22

Seven Oaks 6,630 .70 463 . 3.86 - .16
Fort Garry 6,122  2.49 348 2.90 .41
Assiniboine South 3,704 .5l 239 2.00 : .49

Norwood 3,117 .27 219 .83 .56

124,474  50.69 11,588 . .00
All other provincial

administrative units ° 121,090  49.3] 396 . .00

_TOTALS - 245,564 100,00 11,984

‘ (*Drawn from the Annual Report of the Child Gundance Clinic of GreaTer Winnipeg,

. No size category data available.)
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Several points should pe m;dg about the data provided in this table.
First, the disparifyibefween Greafeg Winnipeg and the remainder of +he
province is obleU;Iy related to. the facT fﬁaf only the Child Guidance Clinic
was specifically established 1o provide referral services for the schools.
(See Child Guidance Clinic of Greater Winnipeg, n.d., p. Qé) Second, the
disparity between the services provided for the Winnipeg School Division
and ThoseAprovjded for other divisions in the Greater Winnipeg area may wel |
be related to the fact that the Child Guidance Clinic was originally
established by the Winnipeg School Division and is still adminisfered by x
the Division. Third, the divisions are listed in order §f size and there
does seem to be at least a rough relationship befween’size of unit and
referrals proportionate to populafion.

The general conclusion of this section is similar to that in the
previous sections, on degréed and experienced teachers - the provision of
administrative, consultative, and referral services to students (or %heir
Teacherg) in the smaller administrative units in the province is at

substantially lower levels than the provision of the same services in the

larger units. -’

The Distribution of Enrol Iments in Special Education - A
Tables 13 and 14 portray enroliments in special education classes,
- on the same basis used in the previous section, for Manitoba and British

¥

Columbia.
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TABLE I3

THE DISTRIBUTION OF ENROLLMENTS IN SPECIAL EDUCATION IN UNITARY
DIVISIONS IN MANITOBA, BY ENROLLMEMT GROUPS, 1969-1970

- (A) (B) (C) (D) (E) (F)
Students
No. Total No. % of Prov. in Special % of Prov.
gnrol Iment Divs. Students Students Classes Spec.Cl .Pop. Discrepancy
No. %

‘ Up to 3,000 I8 40,686 18.70 690 1.70 18.15 - .55
3,001-6,000 I3 50,644 - 23.28 798 1.58 20.99 -2.29
6,001-10,000 6 45,574 20.95 721 1.58 18.97 -1.98
Over 10,000 3 80,662 37.07 1,592 1.97 41.88 +4.81
PROVINCIAL
TOTALS 40 217,566 100.00 3,801 1.75 100.00

TABLE 14

THE DISTRIBUTION OF ENROLLMENTS IN SPECIAL EDUCATION BY ENROLLMENT
GROUPINGS, IN BRITISH COLUMBIA SCHOOL DISTRICTS, 1969-1970%

(A) (B) (C) (D) (E)y . - (F)

Students

No. Total No. % of Prov. in Special % of Prov. )

Enrol Iment Divs. Students Students Classes Spec.Cl.Pop. Discrepancy
: No. z

Up to 3,000 41t 60,901 11.90 609 1.00 8.32 -3.58
3,001-6,000 17 - 79,677 15,57 815 1.02 .14 -4.43
6,001-10,000 " |1 81,078 I5l85 - 1,222 .51 16.70 . + .85
Over 10,000 12 290,018  56.68 4,672 i.6!  63.84 +8.0]
PROVINCIAL . . .
TOTALS 8l 511,674 100.00 7,318 1.43  100.00

*The source, DBS, I97i, lists three types of enrolIments, Junior Auxiliary,
Secondary Special, and Senior Auxiliary, A comparison of the figures reported

with those reported in the Annual Report, 1969-1970, British Columbia, Department

of ‘Education, 1971, 'shows ‘that ‘the third-category is not equivalent to special
classes elsewhere, and ‘hence it is not included here.
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These tables suggest that in both provinces, students in large
administrative units have a better chance of being enrolled in a special

'

class than students in small units. -
A general point about Tﬁe provision of special education services can
be made before concluding this section, In the I969r{2z9:§§Qgglﬁ%§ar, fewer
than two children in every hundred were taught in sbecial classes in Manitoba
and British Columbia. The CELDIC Report (Roberts, 1970), of a national study’
of Canadian children with learning disabilities, suggested that 12% of al|
students should probably receive special educafion services; this incidence
figufe is also used in a manpower projection model by the U.S. Office of
Education. (The Committee on Teacher Education ;nd Professioqal Standards,

1971.) 11 seems reasonable to conclude that current levels of provision

are not entirely adequate in the two provinces studied.

The Distribution of Enrollments in Vocational Education -

In Manitoba, vocational education carriedron in secondary schools is
categorized-as either Industrial Education or Business Education. The
first category has two sub-categories, Vocational Industrial programs, for
students spending 50% of t?eir class +ime in this area, and Industrial Arts
courses, for students on U;fversify Entrance programs who have 2% of their
timetable open for optional courses, which may be Industrial Art courses.
In many ways, the provision of Vocational Industrial programs is more

significant than that of Industrial Arts courses, from the point of view of

offering alternatives to academic courses for students who are not university

bound.
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The fables which follow adhere to the format already established. The
data presented were gathered from three main sources, listed in the tables
and in some cases by personal solicitation from oéficials'of the Department
of—Education—The first group of }ables provides separate figures for .
enrol Iments in Vocational In&usfrial programs, Industrial Arts courses,
and Business Education courses. A subsequent table collapses these three
categories infé a8 single group, and thus shows the distribution of enroll-
ments in all .vocational and business courses and prograa; in unitary
divisions in Manitoba. This last Téble is used for comparisons with British
Columbia, for which similar information is provided.

f TABLE 15

THE PROVISION OF VOCATIONAL INDUSTRIAL PROGRAMS IN
UNITARY DIVISIONS IN MANITOBA, 1969-1970, BY ENROLLMENT GROUPS

(A) (B) () (D) (E) (F)
. No.
- No. Total No. % of Prov. Stud. in % of Prov. -
Enrol Iment Divs. Students Stud. Pop. Voc. Ind. Enrollment Discrepancy

up to 3,000 18 40,686 18.70 0 .00 -18.70
3,001-6,000 13 50,644 23.28 143 7.66 -15.62
6,001-10,000 6 45,574 20.95 57 3,05 -17.90
Over 10,000 3 80,662 37.07 1,667 89.29 +52.22
PROVINCIAL-
TOTALS 40 217,566 100.00 1,867 100 00

~
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) TABLE 16

THE PROVISION OF" INDUSTRIAL ARTS COURSES IN UNITARY ! Ti\
DIVISIONS IN'MANITOBA, 1969-1970, BY ENROLLMENT GROUPS -

|
| (R (B) () (D) (E) (F) 'j
| No. Total No. % of Prov. No. Stud. % of Prov. <
v Enrol Iment- Divs., Students Students in _Ind. Arts Enrollmedt Discrepancy
Up to 3,000 18 40,686 18.70 1,419 6.24 -12.46 :[
3,001-6,000 13 50,644 23.28 3,522 15.48 - 7.80 _[
6,00i-10,000 6 45,574 20.95 6,406 28.16 + 7.19 *
- Over 10,000 3 80,662 37.07 11,403 50412 +13.05 :I
. PROVINCI AL
TOTALS 40 217,566 {00.00 - 22,750 100.00
TABLE |7 .
THE DISTRIBUTION OF BUSINESS EDUCATION COUhSES IN UNITARY ~[

DIVISIONS IN MANITOBA, 1969-1970, BY ENROLLMENT GROUPS

s

(A) (8) (C) (D) (E) (F)

No. Total No. % of Prov. No. Stud. % of Prov.
EnrolIlment Divs. Students Students in Bus., Ed. Bus, Ed. St. Discrepancy -
Up to 3,000 18 40,686 18,70 684 13.64 - = 5.06 h
3,001-6,000 |3 50,644 23.28 879 17.53 - = 5,75 “g
ﬁE,OOI-I0,000 -6 45,574 20.95 1,220 24.33 + 3.38
Over 10,000 3 80,662 37.07 2,232 44,50 + 7.43 ‘
PROVINCIAL -

TOTALS 40 217,566 100.00 5,015 100.00




]
t . , TABLE 18
| ’ :

BUSINESS COURSES AND PROGRAMS IN UNITARY DIVISIONS IN
MANITOBA, 1969-1970, BY ENROLLMENT GROUPS

l - THE DISTRIBUTION OF ENROLLMENTS IN ALL VOCATIONAL AND
|

(A) (8) (C) (D) ‘ (e (F)

No. Total No. of Prov. No. Enroll. % of Prov.
Enrollment Divs. Students  Students in Voc.Ed. Enrol Iments Discrepancy
Up to 3,000 18 40,686 18.70 2,103 7.10 - =11,60
3,001-6,000 13 50,644 23,28 4,544 15,33 - 7.95
6,001-10,000 6 45,574- 20.95 7,683 25,93 + 4,98
Over 10,000 3 80,662 37.07 15,302 5!.64 +14,57
PROV INCI AL o
TOTALS 40 2i7,5€" 100.00 29,632 100.00

The situation in British Columbia is noticeably different from that in

Manitoba:
TABLE 19
DISTRIBUTION bF ENROLLMENTS IN VOCATIONAL AND

EUSINESS EDUCATION IN BRITISH COLUMBIA SCHOOL
DISTRICTS, 1969-1970, BY ENROLLMENT GROUPS*

(A) (B) (C) : (D) (E) (F)
. No. Total No. % of Prov. No. Enroll. * % of Prov.
Enrollment Divs. Students Students in Voc. Ed. Voc. Ed. Stud. Discrep:

Up to 3,000 40 60,601 1.8l 2,346 I11.06 - .75
' 3,001-6,000 16 74,090 14.44 3,425 16.15 ’ + .71
6,001-10,000 12 88,202 17.19 3,366 15,87 » o =1.32

Over 10,000 2 290, 186 56.56 12,071 56.92 + .36

TOTALS 80 513,079 . 100.00 21,208 100.00
¥(British Columbia Departiment of Education, 197I)

l PROVINCIAL




These data suggest that the obvious geographic and transportation
difficulties faced by adm;nisfrafo;s attempting to group students for
vocational education purposes have to a large extent been solved in
British Columbia, but not in Manitoba.

The 1969-1970 data provided here for Manitoba are to some extent
rendered obsolete by the esTainshmenT.in the province of a number of
regional vocational schools, which were intended in part to alleviate
the discrepancies noted here. These schools offer a broad variety of
vocational courses to students in Grades 10, Il, and 12. In the |1971-1972
échoél year there'were four of these schools*in operation, two in the
Metropolitan area and two ouféide the Metropoiitan area. There were two
more under construction, one at Brandonuand one in Swan River, a rura! area.
These regional institutions have certainly reduced to some extent the
discrepancies in availability of vocational education but the following table

of enrollments at the four schoois will suggest that this reduction ‘s not

sufficient to eliminate completely t1re discrepancies already described.

TABLE 20

ENROLLMENTS IN REGIONAL VOCATIONAL SCHOOLS
IN MANITOBA, IN 1971-1972, BY LOCATION*

Location School Division ] Enrol Iment

Rural Dauphin, No. 33 870
Selkirk, No. 11 ) 1,133

Urban River East, No. 9 784

St. James-Assiniboia No. 2 779

*(Data supplied by Department of Education, Manitoba)
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Early indicaticns are that the schools in the rural areas will alleviate

discrepancies in the provision of programs for students in the division in
which the school is located but not for other students. The school at
Dauphin was attended by 20 studenis from outside the home division, that is,
only 2.3% of fﬁe jotal enroliment; the school at Selkirk was affen@gd by

35 students from outside the home division, 3.1% of the enrol Iment.

The conclusion of this section fs that for Manitoba, inequalities in
the provision of non-academic programs exist. Regional schoels, recently
provided, have probably reduced these inequaiities, but unless attendance
patterns change very sharply, will not be entireiy successfual in ¢lixinating

them.

The Distribution of Library Materials

The following tables portray the distribution of library materials in
three different classifications: begksg;g?riodi$a1s. ana audio-visual
materials. Both the Manitoba and British Columbia situations are discussed,
using data provided by Statistics Canada, and originally collected for their
annual report on libraries. These reports were not complete, and conse-
quently enroliment figures, and numbers of divisions and school districts,

di ffer from those in previous tables.

Table 21 portrays the distribution of books, by enrolIment groups.
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TABLE 2|

THE PROVISION OF L1BRARY SERVICES (BOOKS) IN REFORTING
UNITARY DIVISIONS iN MANITOBA, 1969 - 1970, BY ENROLLMENT GROUPS

(A) (B8) (C) (D) (E) * (F)

. % of ¢ of

No. Total No. .No. ot Prov. Prov. )
Enrcl iment Divs, Students Books Stud. Books Discrepancy
Up t0 3,000 . 13 29,382 137,248 18.31 13.33 - 4.98
3,001-6,000 12 50,831 237,386 31.67 23,06 - 8,61
6,00(-106,000 5 37,437 223,823 23,32 21.74 - 1,58
Over 10,000 | 42,859 430,980 26.70 41.87 +15,17
PROVINCIAL
TOTALS 32 160,509 1,029,437 100.00 100.00

Tables 22 and 23 portray the distribution of periodicals and audio-visual
materials respectively.

TABLE 22

TQE PROVISION OF LIBRARY $ERVIGES (PERIODICALS) IN REPORTING
UNITARY DIVISIONS IN MANITOBA, 1969 = 1970, BY ENROLLMENT GROUPS

(A) (B) c) (D) (E) (F)
% of 9 of
No. Totai No. No. of Prov. Prov. 3
Enrol iment Divs. Students Period, Stud. Period. Discrepancyv
Up to 3,000 13 29,382 648  18,3] 9.33 - 8,98
3,001- 6,000 13 50,831 992  31.67 14,27 -17.40
6,001-10,000 5 37,437 1,127 23,32  16.36 - 6.96
Over 10,000 -~ | 42,859 4,173  26.70 60,04 +33,34
PROVINCIAL
TOTALS 32 160,509 6,950 100.00 100.00
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TABLE 23

THFE PROVISION OF LIBRARY SERVICES (A/V MATERIALS) IN REPORTING
UNITARY DIVISIONS IN MANITOBA, 1969-1970, BY ENROLLMENT GROUPS

(A) (B) {C) (D) - (E) . (F)
4 Total 4 0f % of
f ) No. _ No. . No. of Prov. Prov. )
Enrol Iment Divs. Students A/V Mat. Stud. A/V Mat. Discrzpancy
; Up to 3,000 13 29,382 3,444 18.31 4.05 - 14.26
3,0001-6,000 13 50,831 14,874 31.67 17.51 - 14,16
6,001-10,000 ‘ 5 37,437 |5.268 23.32 17.98 - .5.34
; Over 10,000 | 42,859 51,348 26.70 60.46 +33.96 T
H
t
PROVINCI AL h
TOTALS 32 160,509 84,934 100.00 100.00
AVERAGES

. - All three tables reveal the by now familiar pattern.of discrepancies,

with the large divisions being heavily favored in all materials.

The equivalent tables for British Columbia reveal an entirely different
§ situation. |In all three types of library materials, the smaller districts

are relafively advantaged, and the larger relatively disadvantaged.
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TABLE 24

THEiPROVISION OF LIBRARY MATERIALS (BOOKS) IN REPORTING SCHOOL DISTRICTS

IN BRITISH COLUMBIA, 1969-1970, BY-ENROLLMENT GROUPS

(A) (B) (99) (D) (E) {F)
Total % of g of

No. No. No. of Prov. Prov. 2
Enrol Iment Dist. Students Books Students .Books Discrepancy
Up to 3,000 25 44,253 416,943 9.00 10.47 + 1.47
3,001-6,000 17 79,974 678,118 16.24 17.03 + 0.79
6,001-10,000 1|1 81,207 643,455 16.49 16.16 - 0.33
Over 10,000 12 286,893 2,243,011 58.27 56.34 - 1.93
PROVINCI AL
TOTALS 65 492,327 3,981,527 100.00 . 100.00
AVERAGES -

" TABLE 25

THE PROVISION OF LIBRARY MATERIALS (PERIODICALS) IN REPORTING
SCHOOL DISTRICTS IN BRITISH COLUMB1A, 1969-1970, BY ENROLLMENT GROUPS

(A) (B) (C) (D) (E) (F)
Total No. 7 of ? of

No. No. of . Prov. Prov.. 4
Enrol Iment Dist. Stud. Period_ Studs. Period Discrepancy
up to 3,000 25 44,253 2,257 9.00 10.33 + 1.33
3,001-6,000 17 79,974 3,691 16.24 16.89 + 0.65
6,001-10,000 | 81,207 4,496' 16.49 20.58 + 4.09
Over 10,000 12 286,893 11,407 58.27 52.20 - 6.07
PROVINCI AL
TOTALS 65 492,327 21,851 100.00 100.00
AVERAGES

S e
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TABLE 26

THE PROViISION OF LIBRARY MATERIALS (A/V MATERIALS) IN REPORTING
SCHOOL DISTRICTS IN BRITISH COLUMBIA, 1969-1970, BY ENROLLMENT GROUPS

RIC

(A) (B) )y - (D) (E) (F)-
] Total % of % of
- No. No. No. of Prov. Prov.

Enroliment Dist. Stud. A/V Mat. Stud. A/V Mat. Discrepancy

Up to 3,000 25 44,253 47,260 9.00  17.55 + 8.55

3,001-6,000 17 79,974 52,586 16.24 19.53 + 3.29

6,001-10,000 11~ 81,207 28,035 16.49 10.41 - 6.08
" Over 10,000 12° 286,893 141,382  58.27  52.5I - 5.76

PROVINCIAL

TOTALS 65 492,327 269,263 100.00 100.00

AVERAGES -

With regard to librar9 services, small divisions in Manitoba seem
substantially disadvantaged. This pattern does not appear in British
Columbia, which suggests perhaps that a different-policy with regard to
purchases of |ibrary materials has been in force there. The fact that
simple equality eiisfs suggests that this is a province-wide policy, and
not a series of local dec%sions. Thus this characteristic of the distri-
bution of library sérviceg can be taken as some indication that provin-
cial éolicies can indeed work to effect simple edua]ify, as might also be

concluded from the data previously presented on the provision of vocational

programs in British Columbia.
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This analysis of virtually all the published data on the distribution of

a number of educational services in Manitoba has -demonstrated that in every

service area studied the level of provision of services or resources is related

?oAThe size of the administrative unit. The direction of relative advantage
V:n terms of access to services an8 resources aIWays favors students in .large
divisions, whether the service is one which it was expected might be dis-
Tribu{ed uniformly, or differenffallf'accqrding to the needs of students.
The regularity of the distributional pattern, ngefher wi;h the ébsenée of
any formal assessment of needs to justify the differen;ial distribution of
special, vocational and business education opportunities, sugges+s sffongly
that the pattern is independent of student needs, but associated with uniT.
size.
There is, of course, noThihg particularly surprising about the cén—
clusions arrived at here. Porter has pointed out, for example, that one
“social barrier to éQUaIiTyrof education "lies in the regional djfferences .
in educational facilifies" (1965:- p. 168); however, many people will perhaps
find it surprising that even within social and gedgraphic regions, such an
apparently trivial element as size of adminisfrafiveiunif can make a
difference to educational services available. With regard to urban or rural
IocaTion; few people involved in education would find it surprising, for
instance, that a small rural school division cannot provide the services
that can be provided in a large urban division. What is perhaps surprising
is the high degree of consis%ency among distribution patterns in various

services. The attached chart provides a simple summary which reveals the

b oveamics} fnmend Jeasiond §raaramnal R,
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extent of this consistency at a glance. The chart illustrates the dis-
tribution of services on the enrollment basis used in the tables.

The parallel figures presented for British Columbia show that this
consistency is not necessarily characteristic of other provincial juris-
dictions. Although in many servicés the pattern in British Columbié is
very similar to that in Manitoba, in at |east some services, for instance,
library materials and vocéfional education programs, the picture in British

Columbia is quite different. In one sense this is reassuring, since it

suggésfs that appropriate policies can equalize access to educational

‘services.

From the point of view of ﬁfovincial policy-makers, perhaps the most
significant point is that the 1nequali+ies~de§éribed here clearly are related
to proQincial policies. Administrative units in education are the creatures
of provincial legislatures in Canada (Bargen, 1961: p. 10), just as they are
the creatures of state legislatures in the United States (Wise, 1968: p. 10D).
Hénce responsibility for inequalities relating to these administrative units
is inescapable. |f these inequalities are unintended, and contrary to pre-
ferences held by provincial decision-makers, some chanéés in provincial
policies seem called foz& The genera: criterion of eqLaliTy of educational
opportunity, if acceptable to provincial deéision-makers, suggests the overall
direction that these policy changes might take. Subsequent portions of this
study will argue the case for two general policy proposals intended to
reduce the inequalities described here. More detailed criteria, or value

positions, will form a part of the argument for these proposals.
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The purpose of this part of the study was to review data on the
existing distribution of services in the school divisions of Manitcha.
The main conclusion’is that the size of administrative unit tends to be

—y

reiated to the provision of a number of educational services, with small

divisions, and the students enrolled in them, general ly being disédvanfaged.

This generalization holds true ovér a wide range of services in Manitoba,

and a somewhat smaller range in British Columbia.
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CHAPTER II

" EQUALIZING FINANCIAL RESOURCES: POLICY OBJECTIVES & PROPOSALS

This Chapter deals with educational finance in Manitoba. |Its primary
purposes are as follows: first, to examine the portion of the distributional
inequality in the provision cf services, associated with school division
organization and described in detail in the previous chapter, which might
be attributable to financial characteristics. Second, to propose amel jora-
tive po|{cies,(+he general thrust of which will be fo provide ;mall schoo!
divisions, whose students at present have |limited access to some educational
services, with increased financial power, and thus make it possible'foé
these school divisions to improve the levels of service‘provision, To
more adequately meet l|ocal -need, at the discretion of local decision-makers.
As a consequence of the first two purposes, the third purpose will be to
examine those characteristics of fhe financing of education which are
directly determined by provincial policy-makers, to whomhfﬁis report is addressed.
The order of treatment will be to establish first the extent to whicﬁ
distributional inequalities in services seem to be associated with financial
characteristics; second, to propose a.seT of goals or objectives in finance
which might be acceptable to provincial policy-makers; third, to provide
some analysis and evaluation of the effegfs.of current financing policies
based on the goals or objectives pr0posed; and fourth, to propose a set
of policies for the financing of education in the province, the "probable
real output" (Dror, 1968: p. 41) of which Qill more nearly meet the stated

goals or objectives than existing finance policies.




Many scholars believe that the provision of equality of educational
opportunity is contingent on access to finangial resources: "equality of
educational opportunity is fundamentally a matter of equality of access to
financial resources." (National Educational Finance Project, 1971a: p. 59)
Thus fhé modification of provincial financial policies; with respect to
school divisions, to be propésed in this chapter as one response to the
existence of distributional ihequalifies in educational services, may wel |
be a necessary, if not sufficient response, Changes‘ln the abllities of
small school dlvisions to provide educational services may be contingent
upon increaséd financial power resJIfing from a redistribution of provincial
resources. Howeve}, such a‘redisfribufion, it should be emphaslzed; will
change the potential +o provide serv{ces, rather than the actual provision
of services. These changes are left to the discretion of local decision-
makers by the proposals in this chapter, which are aimed at provincial
decision-makers, and only concern the digfribufion of provincial resources.,

A contrary view to that given above, regarding the importance of financial
resources, has been argued. Some scholars maintain that since input measures,
such as the educational services analyzed in Chapter |, and oufpﬁf measures, for
example of student performance, do not correlate very.weIJ, aff;mpfs to change
the distribution of services are not worth making. More specifically, doubt is

expressed about the utility of additional expenditures. See for example Jencks

(1972: p. 90,
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The responses to this argument take three forms: first, the Coleman
Report (1966), on which the argument is based, may have underrepresented the
imbbrfance of school tactors (Bowles & Levin, !368); second, in principle ‘

what is at issue in any discussion of opportunity is not achievement, the

use made of opportunity; third, the factors correlating strongly with
achievement seem to be far beyond the scope of public policy-making (Mosteller
& Moyniﬁan, 1972: p. 42), and hence beyond the responsibility of state or
provincial policy-makers; finélly, to summarize the response to the questions
raised above in the words of Coons, Clune, & Sugarman, ‘

The basic lesson to be drawn from the experts at this point is the

current inadequacy of social science to delineate with any clarity

the relation between cost and quality. Wes are unwilling to postpone

reform while we await the hoped-for refinements in methodology which

will settle the issue. We regard the tierce resistance by rich districts

to reform as adequate testimonial to the relevance of money. Whatever |
it is that money may be thought to-contribute to the education of |
children, that commodity is something highly prized by those who enjoy

the greatest measure of it. |If money is inadequate to improve |
education, the residents of .sor districts should at least have an |
equal opportunity to be disappointed by its failures. (1970: p. 30) l

This issue is also argued in Benson (1965: pp. 19-27) and Wise (19684: pp. 142~

150), with similar conclusions.

Financial Elements in Tﬁe Distributional lInequalities in the Provision of Services

This section will attempt to reveal the financial basis of distributional
inequalities in the provision of ser ices by examining the pattern of expenditures
of school divisiéns, and also the range of revenues andllocal effort in divisions,
In effect, the Ia}fer material provides an analysis of fhe‘effecfs of existing _
provincial finance policies. The first part then deals with inequalities in

expenditures; the sccond with inequalities in revenues.
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Before examining in detail scme financial elements in the provision of
services in Manitoba school divisions, it is perhaps-desirable to examine
briefly the overal | relationship between size and costs, and its possible
effects on ;he provisiéu of services. Hopefully, this will provide a picture
of the financial situation of small divisions which in accuracy and detail is
adequate to serve as the basis for some policy proposals in a subsequent
section,

Recent reviews of current research on the reiationship between school
vistrict size and annual expenditures per pupil have generally not supported
the simplistic view that large disTrich must benefit from economies of scale
and Pence should be able to operate more economically, that is at lower annual .
per pupil costs. Rather it seems to be the case that in a number of different
Jurisdictions, both American and Canadian, per pupil costs fall roughly on a
curve; with large and small districts encountering high costs, and intermediate-
sized districts encountering lower costs (Coleman, 1972u; Holdaway & Blowers,
1971; Subalao & Hickrod, 1971). The emphasis of most of the research has been
on finding the optimum point on this curve, that is the ideal size of districts
fromAé cost standpoint. In Manitoba this seems to have bee; around 4,000
students in the 1969-70 school year (Coleman, 1972a: p. 63).

The notion of economies of scale operating in school district administration
is still an inherently attractive one, however, since it is consistent with
common sense, with the experience of administrators, and with research on the

costs of operating small schools. In British Columbia, for instance, an analysis

of factors affecting the size of school district budgets showed that the average
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size of school was an important factor, correlating positively with size of
budget. (Robinson & Sawadsky, 1971). The scattered data available suggest
that smal | districts encounter high costs, particularly in support services,
due to diseconomies of scale, and large districts encounter high costs in
providing high levels of service.

The accompanying tables present data on school division expenditures,
by category, for 1970. |In expenditures on instruction, both absolute and
percentage expenditures rise with 1ncreasihg size, in general, which seems
to support the portion of the generalizafibn above which deals with expenditures
on services in large divisions. The obverse portion; which suggests that
smal | digfricfs spend more on support services because of diseconomies of
scale, seems to some extent supported in the budget categories Administration
General, Plant Maintenance, and Other Expenditures. In all three absolute
and percentage costs decline with increasing size, with the exception of the
category Plant Maintenance for the very large divisions.

There are certainly factors other than diseconomies of scale influeneing
these figures; for examplie, the category Other Expenditures includes expenditures
on student transportation, which are not important in the large urban divisions.
Additional factors which might well be influential are variations in costs of
goods in rural areas, substantial climatic variations, vériafions i
indebtedness, and so on. (See Wise,l%68a: p. 157) However, some of these
fécfors are  themselves probably associated with diseconomies of scale. For
example, variations of costs of goods are as |ikely to be attributable to small
orders producing small discounts as to remoteness from suppliers. Transportation

costs are scmetimes influenced by diseconomies of scale. (France, 197I: p. 4)
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It seems reasonable to conclude that diseconcriies of scale play at least a
part in the high level of expenditures for support services found in small
divisions. \

The remaining category, Administration of Instruction, parallsls in..
g trend the expenditures on instruction. Sirce it has alread; been demonstrated
that most of the administrative and consultative personnel in the province are
located in the large divisions, and since administrators' salaries are distinctly
higher in the large divisions (MAST, 1971), this frena is not surprising. |f the
existing budget categories are collapsed into two, with the Administration of
Instruction and Instruction Day School éafegories being considered a sinyle

category of Instructional Service Expenditures, and the remainder being considered

. Support Service Expznditures, the picture becomes somewhat clearer.

TABLE 28

-

INSTRUCTIONAL AND SUPPORT EXPENDITURE PER STUDENT IN
MANITOBA'S UNITARY SCHOOL DIVISIONS, BY ENROLLMENT GROUPING, 1970

- (A) (8) (0] D)

Group Instructional Services Suppor t Services Total Expendiiure

- $ % $ % $ .
. | 398.13 61.42 250.08 38.38 648.21
N 408.13 66. 39 206.61  33.6l 614.74
11 464.08 72.95 172.07  27.05 636. 15

- v 517.06 72.56 195.57 27.44 712.63

I PROVINCIAL

AVERAGES 458. 36 203.42 C 661.78

Table 28 shows the trend to increased expenditures in instructional

services, both in absolute’and percentage figures, with increase in size, and
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thus T& reduced expenditures in support services with increase in size. The
trend is not completely upheld in Grour !¥ since support service costs rise,
absolutely and in percentage Térms, in the targest aivisions.

A tentative conclusion based on this analysis of expenditures can now be

stated: in Mahifoba, large divisions, which as has been demonstrated prev{busly X

provide-superior l|evels of educational services, .do so at relatively low costs, -

but encounter non-instructional costs which tend to raise Their.expendifures

SUbS*a”*ia"Y; Thus, in general, if it is desirable for instructional services to

be equallzed, it can be anticipatec that very substantial amounts of addlflonal
funds will be required’?d?agmall divisions; a rough measure of the extent of these
additional funds can be seen by contrasting expendifufes on instruction in the
two groups of small divisions with those in the two groups of large divisions in
the pfeceding table. |

In considering specific financial bases for the distributional inequalities
in services already identified, the service categories of personnel, programs, and

facilities can be used again. Teachers' salaries are clearly a major cost item,

-

and should certainly be examined. The fol lowing table p}eseﬁfs average salary

per teacher in the enrollIment categories already used.
TABLE 29

AVERAGE SALARY PER TEACHER IN MANITOBA'S UNITARY SCHOOL
DIVISIONS, BY ENROLLMENT GROUPING, 1970 °

(A) (B) (C) (D) (E) (F) (G)

Greup No. of  No. of No. of P/T Expend. on Av. Salary

Divs. Students Teachers Ratio Teach. Sal. per Teacher
’ $ - $-

| 18 40,685 1,861 21.86 13,872,236 7,454.18

] 13 50,644 2,308 21,94 17,680,944 7,660.72

I 6 45,574 2,089 21.82 17,947,395 8,591.38

v 3 . 80,662 - 3,648 22.11 34,808,820 9,541.89

PROV. 40 2l7 566 9,906 84,309,395 -

TOTALS - 21.96 8,51C.94

AVERAGES

B oy

N by
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The discrepancies in expenditures shown are resultants of at least three

major factors: pupil-teacher ratios, variations between salary schedules, and

variations stemming frcm placement on the schedules. The effect of the first

is limited, since as Table 29 shows, vaéiaf[ons from the provincial mean here
are small. The effect of the second is also rather limited: the lowest salary
scale_in the province in 1970 had a minimum of $4,500, (which was shared by 25
divisions) and a maximum of $12,900. The highest had a minimum of $4,775 "

and maximum of $13,750. These ranges are clearly not sufficient to account for .

the range from $7,454.18 to $9,541.80 in average salaries shown in the preceding

.table. Clearly the major source of disparities in average salaries is placement

on the scale - ie. variations in experience and certification of teaching force,
énd thus these disparities are closely related to the-distributional inequalities
in the services of highly qualified teachers described in Chapter 1|.

The significance of this finding becomes clear when an attempt to estimate
the cost of correcting the distributional inequalities is considered. For
divisions in Croups! and | to raise salaries to Qrovincial aéerage levels, in
order to improve Teabhing forces, would require additional expenditures of about
$1,000 per teacher for a total of 4,169 teachers.

In the area of programs, special education can be considered as an
illustration. The cost of providing special educational programs has been
estimated at about twice that for the regular school pupil. (This is based,
roughly, on National Educafionél Finance Project findings, 1971b, p. 28, but

is certainly not intended to provide an accurate prediction of costs.)
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Table 30 uses data already provided 1o show the enrol Iment changeg needed
to equalize the distribution ot opportunities for special education, that is
to eliminate the discrepancy between percentage of provincial sfhdenfs, and
percentage of provincial special class students. To this is added data on the
cost per pupil in the various enroliment groupings. Since the students already
account for expenditures atl average levels, the additional fuqu required by
the weighting factor (2 x regular costs), can be estimated Sy multiplying the
number of additional pupils by the average cost per pupil. In the grouping
of the largest school divisions, no additional funds are required since they
are already above provincial'averages in the provision of special education
services.

With regard to financial bases of inequaiity in the provision of- library
facilifies,rdirecf data is available. Table 3| shéws expenditures by some
divisions on’ | ibrary maTerials,rand is drawn from the Statistics Canada

library survey data already referred to.

TABLE 3]

EXPENDITURES ON LIBRARY MATERIALS IN REPORTING UNITARY DIVISIONS IN
- MANITOBA, 1969-1970, BY ENROLLMENT GROUPS

Enrol iment No. of Total No. ’ Expenditures

Grouping Divs. Students Expenditures per Student
S $

| 0-3,000 13° 29,382 76,279 2.60

Il 3,001-6,000 13 50,83 78,265 1.91

i 6,001-10,000 5 37,437 110,767 2.96

IV 10,000 + | 42,859 132,879 3.10

PROVINCIAL

TOTALS 160, 190 398,190

AVERAGES




Thé smaller divisions are spending at levels near or beiow the
provincial mean; the larger divisions are spending above this level.
Rather smal{ additional expenditures would eliminafehfhis discrepancy
in annual expenditures, but would not, of course, eliminate the discrepancy )
in library facilities. To do this, the smdller divisions would have to )
spend at levels excéeding those of the larger divisions for a numter o%
years.

The conclusion of this part, on inequalities in expenditures, can
be simply stated: “some at |east of the inequéiifies in the provision of
educational services described in Chapter | have a financial aspect.
Consequently, proposals to chanée the distribution of educational services
in unitary school divisions in Manitoba must explicitly recognize the
fihancial factors. Expenditures are'?mporfanfz "the per pupil expenditure
does not fel! the whole story of quglify and equality in education, but it
is a significant index of differences among school districts." (National
Education Finance Project, 1971b: p. 6) This is not to say, of course,
that only money is requgred to equalize the provision of educational serviqes.
Spending programs which pu;porT to provide improved education are quite rightly
nowadays to be regarded with some skepticism. (tevin, 1970) However, the
identification of areas in which additional expenditures could possibly
affect the distribution of services, and the identifdcation of precisely
how and in what terms expenditures will be provided enables the proposals here
to escape the global nature ~f many other kinds of spending program proposals.

In addition, it is hoped ‘that the clear specification df the objectives of

the policy proposals which follows in the next section will subsequently
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enable policy-makers to evalute the }mpacf of the proposals, if imple-
mented, and this built-in set of standards of evaluation will in itself
provide a limitation on ineffective spending.

There exist inequalities in revenues which seem likely to be a major
cause for the pattern of expenditures which has already been demonstrated.
These -inequalities in revenues also seem to be related to the inequalities
in the provision of services, since the grouping adopted in order to show
discrepancies in services also reveals discrepaﬁcies in revenues. Two
concepts used in Table 35 need some explanation. "ealth", which is
represented in the table by Balanced Assessment Per Student, has been the
subject of some discussion. In ThéVUniTed States, it has been maintained that:

A state aid system which recognizes only those variations in fiscal

capacity which arise from the distribution of property within a.

state and ignores the variations in fiscal capacity which arise

from the djstribution of income within a state has virtually

guaranteed the continuance of inequalities in fiscal capacity

and tax effort at the local level. (National Educational Finance

Project, 1971a: p. 100)

However, in Manitoba, the distribution of wealth in the form of income, and

of wealth in the form of assessed values of property, seem closely similar,

-as shown by the following data.

TABLE 32

AVERAGE INCOME FROM TAX RETURNS BY REGION IN MANITOBA, 1966-1969

Metro Southern
Year . Winnipeg Manitoba* Manitoba
$ $ ' $
1966 " 4,763 3,629 4,425
1967 4,521 - 3,44). 4,204
1968 4,805 3,509 4,43
1969 5,162 3,669 4,728

(Regional Development Branch, Department of Industry and Commerce, 197): p. 288)
*¥Southern Manitoba excludes only two unitary divisions.
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The relationship between this distribution of income, aAQ the
distribution of assessed values of property, can be-seen by comparing this
data wifﬁ that in Thé next table, which shows Ba}anced Assessment Per
Student (BAPS), by group of schoo! divisions. It shoqld be remembered that
divisions in Grolps :i1 anc 1V are, with orilly one exception, located in the
Metro Winnipeg area (See p.I5 ) Thus these divisions are roughly co-terminus
with Metro Winnipeg in the tabie above. Families in this area enjoy
‘annual incomés which are on average $3§ per year (9.18%) higher than in the
province as a whole; similarly, when the assessed vaiues per student in

Groups It and 1V ére combined, the resultant is a BAPS of $9555, as compared

to the provinéial averége BAPS of 3$8491. The difference of $1064 per student

represents a 12.53% advantage for.the Metro area. Thus the distribution of
wealth in the province, whether measured by income or assessed values of
property, favors the divisions grouped here as |1} and |V.

Additionally, it can be argued that even if there were a distributional

discrepancy between the two measures of weaith, inccmes and property values, y

the relevant figure insofar as iocal decision-makers are concerned is';haf
for property values. .Raising funds for the operation of school divisions

by a tax levy in Manitoba is a power of divisional decision-makers, but they
arevlimifed to the property tax. Thus wealth in terms of income of the
community is only relevant in considering the Iimits to which the rate of
property tax could Be raised without excessive taxpayer resistance. The
present range of local effort revealed in Table 3% suggests that many

divisions in Manitoba are at present far from these limits.
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The concept of "local effort" used’ here needs some explanation. The

figure is arrived at as “ollows: the local revenue per student is divided

ST —

by the balanced assessment per student to arrive at an index figure which

]

]
’ *
T 4

represents local effort, Conceptually, this represents the amount paid

proportionate to the ability to pay, or wealth, and the higher the amount

!ﬁﬂnil‘

paid, and the lower the ability to pay, the highér will be the index of

4
]

local effort. It is clearly a simplified index, but seems adequate for

i
¥

~ the consideration of local funding of education, given the restriction of

bord

local decision-makers To property tax as a source of revenues. The adequacy

of the measure of wealth, or ability to pay, is of course critical, pyt

 aaac

this has already been argued. (See Husby, 1971 and National Educational
Finance Project, I1971c for more global indices of effort.) . a'
Contrary to expectations Table 33 reveals that the small d|V|S|ons,

.Which are currently prov:dung Iow levels of service, are also making
relatively low levels of effort. The average level of effort of the two
groups of small divisions, in which incomes and assessed values are relatively
low, is substantially below the provincial average, although as column H
reveals, some individual divisions are making extremely high local effort.
Thi; finding is rather simflar to one finding 6f some American studies., In
a récenf review of research, Hickrod (1971) notes that socio-economic

characteristics of school districts tend to be associated with both expenditure

levels and levels of Igcal effort and that the strength of these associations

seems to be rising. The Manitoba pattern, in which the less wealthy divisions

spend less, and also make less local effort, may be fairly common then. |+ .
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séews important to use a minimum level, or.supporT program, concept in the
policy proposals on finance to be made here, since a simple matching system
would not, apparently, serve to improve the relative financial situation

of poor divisions, given the tendency for local effort to be low in these
divisions.

These daTa also revea], how;ver, the extremes in range of local effort
currently being made, and henceiihequélifies in The raising of funds for
education which cyrrenfly exist. The range in reve&ues per student is less
sffiking than the réﬁge in local effort. |If the low figure is expressed as
a percentage of the high figure, the range in local effort fs from 17.31% fp
IOO% while the range«{n revenue per sfudehf is from 67.18% to 100%.

In general, inequalities in revenue and local effort in Manitoba while
coﬁparing favorably with another province, British Columbia (See Table 34),
and with many states, are quite large. |t seems reasonable to conclude, as
in the first part of this section, that proposals to equalice educational
opportunity must recognize the importance of financial factors, including
local effort, and that some equalization of revenues, that }s, of financial

power, is in many ways 8 necessary precursor to service equalization. Given

the fact that small divisions tend not to be wealthy, in terms of assesseg

values, this eﬁualizafion requires a redistribution of provincial resouéces,
by means of chanées in the financial Boliciés of the province.

The next secTioﬁ spells out in some detail for these financial policies
a3 group of poilicy objecfives,l intended to bring about the redistribution
of provincial financial resources, so as to increase the financial power of

small divisions.




TABLE 34

AVERAGES AND RANGES IN REVENUE PER STUDENT AND LOCAL EFFORT
IN BRITISH COLUMBIA SCHOOL DISTRICTS, 1970, BY ENROLLMENT GROUPS

. Av. k Av.
Total Rev. Range in Local Range’ in
Group Per Student Total Rev. Effort Local Effort
3 $
| 780.79 478.20 - 1210.27 28.8| 14,26 40,44

I 724,45 653.55 - 817.84 29.93 24,33 - 39,25
11 676.38- 614.45 - 737,07 28,84 26.77 - 32,07

- 1V 697.95 635.09 - 771.12 32.38 26.76 - 33.56
PROVINCIAL !
AVERAGE 707.86 478.20 - 1210.27 28.17 - 14.26 - 40.44
! (732.07) (26.i8)

(Based on data given in British Columbia Department of Education, 1972)

*NOTE: Assessed values per student are given in British Columbia School
Trustees Association, 1970. Data were missing for one district
in Group |; the provincial average was inserted.

Objectives for an Adequate Financing System for Manitoba School Divisions

The objectives proposed here can be stated fairly readily, and most of
the subsequent discussion is intended to clarify and justify the proposed
‘objectives. The three groups of objectives are labelled "Resource Equal}zafion",
"Local Autonomy" and "Flexibility", Although the specific objectives and
standards of achievement proposed here may or may not prove acceptable to
provincial policy-makers, there are grounds for believing that the general
direction is accebfable. A position paper recently published by the Government
of Manitoba asserted that equality of educational opportunity is a major goal

of the government.




The school system shall provide every Manitoban with the opportunity
for achievement, the opportunity to develop distinctive and diverse
talents and skills. Equitable access to resources and to educational
programs of varying levels is necessary to ensure equal participation
regardless of race, sex, socio-economic background and geographic
location. (Government of Manitoba, n.d.: p. 9) =~

Note that "equitable accuss to resources" is specifically cited as necessary
to the achieviment of-equal educational opportunity.

An additional goal identified by the position paper is that of "a school
system responsive to community needs"; this general position is based on the
view of The province as "a piuralistic society, with many communities within
the larger Manitoba community". (p. 16) !n generai, this goal is ;imjlar
to the objectives of local autonomy and flexibility asserted here, since
The provision for local autonomy and flexibility seem essential to responsiver
ness to diverse needs. Thus there is some reason to believs that provincial
policy-makers might accept the objectives for .he financing of Manitoba
school Eivisions described in some detail in rhis study.

There are two dimensions to the notion of resource equalization as it is
used here to represent an objective of the system of fina-cial policies. The
first relates to the demonstration, in Chapter |, of diS“rfbuTional inequalities
in services and the demonstration in the previous section of this chapter of
the financial basis of some of these inequalities. The "desired quality" of
a8 good system of financial policjes,_wifh respect to educational services,
would be the equaiizafion of revenues, and hence the equalization of expendi-
tures on certain services, resulting from increases in the power of poorer
divisions to Spené, consequent on receiving a larger share of provincial

resources. The "satisfactory quality" would be some reduction.in inequalities

in revenues and expenditures.
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The case for equalization in educational financing has been argued very f

extensively in the United States in recent years, most dramatically in the

Wiy

California Supreme Court in the czse of Serrano vs. Priest. (See Shannon,

1972 for a summary of the implications of this and other test cases.) |n the

| Yov—

~ academic |iterature, Wise (1968), Benson (1965), Coons, Clune & Sugarman (1970),

1
fespamncy

4 and a series of studies under the direction of the National Educational Finance

Project are the major sources. Very briefly stated, the argument runs thus:

State governments have been concerned to reduce inequal ity of provision

and - simultaneously - inequity in local tax burden. |f there were no .
state grants .for schools, we would see in even more extreme form than

we now do the existence, side by side, of rich districts providing

handsome school programs and poor ones providing meagre offerings, with
local tax rates set at low levels in *he rich places and at high levels

in the poor. State grants, then, reduce the weight of +he tax burden

To which poor places must submit in order to have a modest school

program., (Benson, 1965: p. 82) .

et i

—t

Nevertheless, these grants have not been very effective in achieving these two -
objectives, so that state aid patterns in fact show no consistent relationship
between district need and grant |evels. (Wise, 1968a: p. 132) However,
expenditure levels are closely related to school district wealth. (Benson,

1965: pp. 19-28; James, Thomas & Dyck, 1963),

As a consequence of these facts, Benson,Wise, and Coons, et al. several |y
argue that the school district of residence is an important determiner of
educational opportunity:

- In effect, the state's school finance statutes classify the students in
. the state on the basis of the school district in which they reside. This
classification largely determines the quality of the educational opportunity
which the student is to receive. I|f he happens to reside in a school
district with a high tax base, he receives a better educational opportunity.

If he happens to reside in a school district with a low tax base, he re-~
celves a worse educational opportunity. (Wise, |968a: p. 164)

Similarly, Coons, Clune, & Sugarman speak of the millions of children "for
whom the accidents of residence and boundary play a decisive role in the ‘l

character of their formal education". (1970: p. xviii) The link between such Y

[ERJ!:‘ accicents of residence and the responsibility of state governments is important: -

’




the scholars referred to argue that since school districts are the

crea;ion of state governments, then inegualities based on a system of school
districts are also clearly and upeéuivocally the responsibility of state
government. Overstating the case to some extent, Coons, Clune & Sugait.n

maintain that:

Our state governments have embraced the philosophy that, as a rule,

the quality of public education shouid be in direct proportion to the
wealth of the school districts; in general this also means that the
quality will be in inverse proportion to the needs of children. (p. xix)

IT is in effect this classification by district which was tested in_the

Serrano vs, Priest case. The complaint ruled on by that court had as its

chief contention the claim that the financing scheme at present operating in
California violated the equal protection clause of the Fourteenth Ameridment

to the Constitution.

The Court said that the U.S. Supreme Court .measures the validity of
state legislation which concerns either "suspect classifications" or
"fundamental interest" according to a strict Constitutiona! standard.
That is, any state law which purports to establish "classifications"
affecting people, such as the public school financing laws which appear
1o benefit people unequally, is subject to a strict measurement against
the U.S. Constitution's "equal protection clause"...The Court first
considered the California Public Schoo! Financing Law on the basis that
it is a "suspect classification"., The Court affirmed as "irrefutable"

" the plaintiff's contention that the School Financing Law is a

"classification" based on wealth. While the Court conceded that the
law, through its grants o "basic" and "equalization" azid, "partially

al leviates"_the consigerable differences in the wealth of local districts

throughout the state, the Court nevertheless specifically recognized
that "the system as a whole generates school revenue in proportion to
the wealth of the individual district". (Shannon, 1972t p. 467)

In wummary, then, the direction of the California Supreme Couri to the State of
California, and other similar findings and directions by other state supreme
courts is that a finance formula must be found which eliminates the relation- )

ship between district wealth and expenditures on educational services,




and consequently édﬁalizes the local effcrt necessary to meet those

. r
expenditures.

Clearly it is boggible to claim that the case in Canada is different.
However, the existence of inequal ities in Thg pro&ision of educational
services, dependent on the school division of residence, has already.been
shown for Manitoba; in the nex+ section, the effects of the cu;renf financing
formula will be demonsT}aTed, and shown to fal{ far short of equatizaticn.
The desire for equalization does rot seem to differ between the United
States and Canada, and the responsibility of provincialigovernmenfs,here for
the creation of local school divisions is precisely the same as that of state
_governmeqfs in the Uéifed States, so that the responsibility for equalization
- is quite properiy attributed to provincial governments. Additionally, it is

often the case ‘that provincial granf systems are intended to reduce inequalities,

The primary purpose of the provincial school finance legislation
is to reduce inequities resulting from school district's varying
capacities to support educational programs. The underlying
assumption is that a school district's fiscal capacities should
not determine the quality of educational services the district

provides.. (Langiois, 1971: p. |5)

Thus it is possible to conclude that with regard to educational finance,

equalization is considered desirable, it is the responsibility of provincial
governments, and is prégué§5|y also within the reach of provincial financial
policies.

In general, American consideration of the financial aspects of equal ity
of educatioral opporT&niTy disfinéuish differences M student needs, and
attribute cost differentials, or student weightings, on the basis of these.
(National Ed%cafional Finance Project, '97lb’_ P. 28) Such techpiques are,
however, c1ea%ly aTTemﬁ?% 1o equalize educational achievement by assisting

. V;i : -




some students, judged less capable, more than others. In effect such
finance schemes are intended to provide educationai opportunities unequal ly.

In the rationale to this study, the notion of attempting to equalize

»

achievement was specifical ly rejected. Hence the proposais here will make
simple enroliment, not weighted enrol iment, the basis on which proVincial
funds are distributed to school divisions. This is quite consistent with the
notion of distributional equality of access to services which is the basis
of the critique of the existing situation in Chapter }, and fhe service

proposals in Chapter I{l. Subsequentiy in this chapter when a range of
possible policy proposals for proJidcial financing is considered, it will
be demonstrated that the rather strictiy limited notion of equalization adopted
here can be considered one level or stage in financxai equaiization. A
subsequent level or s{age is based on the notion of equalizing achievement.

I+ should be noted that the rigorous standard of financial equality
adopted here is not intended to el iminate program proposals which attempt

To provide for particular student needs. it is intended to restrict consider-

ation of these at the provincial level. The differentials in cost

associated with these programs then become a matter of local option, rather

than provincial funging, and in effect the borderline between equalization
and pluralism, in this study, is being drawn in such a way as to |imit
equalization as a concern of provincial policy-makers to a relatively

clear concern with opportunity and not achievement. Differences between
sfuéenfs are then a concern of, and jﬁsfi%icafion for local autonomy, to be
taken.into account in local decision-making rather than provincial decision-

making.
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forarad R, |

Local autonomy in educational administration is defined, for this s*udy, '

as the existence of a number of administrative units, charged by provincial

teeni

statute with the direct responsibility for administering a system of public

school education, with boundaries between units being geographically defined.

fosnd

3 There is of course already a high degree of autonomy in the administration of
education in Manitoba, as elsewhere in Western Canada. Table 35 shows the
number of independent administrative units in existence with their student -

~ enrol lment and average size, by province, for Western Canada. ’ N

- TABLE 35 o -

ADMINISTRATIVE UNITS,. ENROLLMENTS, AND AVERAGES
FOR WESTERN CANADA, 1969-1970C

No. of Students " Average

Province Units Enrol led Enrol Iment

Manitoba ’ 47 244,379 5,200

Saskatchewan 76 244,316 3,215 .
3 Alberta - 68 413,719 6,084 : -

British Columbia 8l ‘511,674 6,317 ' -

PROVINCIAL _ , A

TOTALS 272 1,414,088 . -

AVERAGE 5,199

(Dominion Bureau of Statistics, 1971)
The range in average size of administrative unit between the Western
provinces is.relafively small, and suggests similar decisions by different

provincial poiicy-makers, based on a shared notion of optimal size. e

However, the question of optimal size of administrative units in education

has not been satisfactorily answered, either in Canada or the United ’ _ﬁ
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States  (Subalad and Hickrod, 1971). The history of the administration .

of education in Canada, as in the United States, contains clear evidence of

rather subjective views regarding optimal size, with the size deemed |
desirable growing decade by decade. (Coilins, 1561) The same pattern of
increasing average size in administrative units can also be seen in the
United States {Campbell et al, 1970: p.-98)
The case for pluralism is usually argued in terms of the ideology of
local control, as for insTance ih Education and Social Policy: Local Control

of Education (1970). in this context, the discussion is generally based on

political values and Tradlflons, and such phllosophlcal concepts as the conflict
between community and society. (Newmann and Oliver, 1969). Such ideas can be
and have been made the basis for policy recommendations regarding adminisfrafiQe
A units in education, (see, eg., Coleman, 1971), but clearly are not easily
defined, and hence are not readily usable as policy objectives.

Brie%ly summarized, the relevant elements of the current discussion of local
autonomy (or local control} seem to be these: first, local control, a
nineteenth-century ideology, ic inconsistent with full equalization of
- educafiona} opportunity. This was recognized in the nineteenth century.

- (Lipset, 1970: p. 25). However, it is consistent with the preference for

"the relative simplicity of smaller organizations,” (Andrews, 1970: p. 56)
g and although no solid empirical evidence has yet-been provided for the
proposition that small size of unit is associated with a greater degree of

citizen participation and control, this proposition seems generally accepted

is seen as promoting freedom, as opposed to indoctrination, (Courtney, 1970:

P. 46), and also as restricting freedom of inquiry (Bowers, 1970: p.“lS).

'~ (See Coleman, 1972a, for further discussion.) Paradoxically, tocal control




The debate between the proponents of cenTra]izaTion to ensure equality,
~and the proponénfs of &ecenfralizafion to ensure choice, can be considered
to hinge on the question of how far central authorities are prépared to go
to ensure equality. Clearly, equality in terms of input factors can fairly
easily be legislated and supervised by a completely cenfralized'school ‘
sysfeﬁ. On the other hand, the maximum degree of pluralism conceivéble

is perhaps the old system of single~school districts. In effect, both

of Thege extreme positions have been rejected in North America in recent:
years. The guiding principle &lready suggested for this study is That
insofar as the school divisions or districts are by legislation or

regulations created or funded in such a way as to develop or allow gross in-

equalities, to that extent is the provincial authority responsible and

is remedial action justified. But should provincial legisiation or

regulations provide for a high degree of equalify; and local decisions
7reduce this equality, this is.not effectively the responsibility of the
provincial authority, nor is it grounds for remedial action.” Thus,

because of the competing value of local autonomy, provincial authorities
may tolerate some inequality of educational opportunity, if it is an
outcome of informed decision-making aT‘The local level. Thé responsibility
for informing. local decision-makers may be undertaken by provincial

authorities.
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One further element in the current discussion of autonomy, of particular
relevance to educational finance, should be mentioned. The case for local

autonomy can be argued on economic grounds:

_to the extent that majorities of different groups of people
assembled within different jurisdictional boundaries exhibit
variance in tastes, preferences, income, and so forth, they
will wind up with differing qualities and quantities of public,
elementary and secondary education. It may reasonably be
assumed that -the variances in tastes, preferences, and income
is less within the thousands of schoo! districts than it is
within larger jurisdictions such as states, and that mobility )
is greater among local school districts than among states. 1t -
then follows that the local voting-budgetary process will
produce an allocation of resources to education that is more
efficient than the outcome to be expected under a state-wide
centralized system. The importance of and the weight to be
attached to this conclusion depends in substantial measure
on acceptance of the value judgment that it is the .preferences
of individuals we seek, fundamentally, to satisfy. Moreover,
efficiency in the sense employed here is but one criterion.

I+ may be offset or reinforced by such other considerations

as may arise from concern about income distribution, so-called
benefit spillovers to people in other jurisdictions, and economies
or diseconomies of scale in the production of educational services.
(Brazier, 1970: p. 244). -

Y

Clearly, the fact that autonomy occurs as one element in the scheme of
objectives for provincial financial policies proposed here indicates that the
present writer has accepted the view that Iocaf control, or more generally
a pluralistic system of educational administration, is jus+ifiable. However,
this does not provide a ready solution to the obvious conflicts between
equal ization and autonony. Coons, Clune, and Sugarméq argue that the conflict
is nor as.severe as many opponents of autonomy and supporters of equalization
would claim:

Some argue simplistically that equality of educational opportunity is

flatly inconsistent with local authority. We are convinced that this
supposed anTiThes[§_beTween equal ity and subsidiarity is overdrawn:
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that both values  can be preserved if only one is willing to struggle
with the complexities and fine tuning required of any balanced system.
(1970: p. xxii)
The "fine tuning" required certainly includes a much more elaborate
system of financial policies than would otherwise be necessary. One component
which seems necessary is the element of basic support for a minimum program

which has been traditional in many provincial or state finance schemes. The

history of such "foundation programs" is civen in detail in Coons, Clune, and

RS-

Sugarman, (1970), and weaknesseg of such programs have been describeé by Benson,
(1961: p. 201 ...J.- The basic grant remzins necessary for two major reasons, {
which seem to have escaped the proponents of pure equalization schemes, such as
. —~Hise, (1968) and Brazer, (1970). First, such proponents assume that local ;
authorities wi]l spend more freely under an equalization scheme. This is not

necessarily the case; the lowest-spending division in Manitoba is making less

~ _ local effort than nearly a quarter of Manitoba's unitary divisions. (See Table

PERpu——

31; the givision having revenue of $521.85 also has local effort of 11.46.)

Thus some sort of spending floor basic ic the foundation program as originally §
- deVIséd; re@ains necessary. (Mort, 1926) Secondly, a basic grant is also necessarv,

at least as an interim mgasure, to prevent too great a disruption of budgets of

presénfly affluent divisions. As Wise poinfs out, "Few equal izztion programs

are approved which fail to provide some revenue to even the weaffhiesf districts",

(p. 198)

There is of course good reason for this: a new formula which improves the

programs of some school divisions, but seriously disrupts the programs of other

divisions, is unaccepiabie. As was pointed out in Chapter |, equalization to

be desirable should be equalization up to some higher level, rather than down

boramers
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10 e acan or median level. Thus i autonomy is to be retained, iT seems
aiso necessary 1O retain a system of basic granfts. -

The other financial elements of autonomy which it seems irporative to
retain are qhoice in expenaifure jevel, and choice in expenditure pattern.
Equeiization dses not require that eveﬁyldis+ricf should spend at the same
ievel, but that the expenditure jevel should be equafly painful to local tax-

payers. T is not expenditures which should be equal ized then, but effort.

The second element, choice in +he mix of resources purchased with the total

expenditure, implies that different or even the same needs can be met in

di fferent ways, and +hat local decisions are appropriate in making such choices.

Both these elements then relate clearly 1o the general beliet that local _
decision=making is likely 1To be a; jeast as good as,Aand conceivably suﬁerior
to, the decisions made by administrators at the provincial level.

There are of course subsidiary advaniages in the range'of alternatives
which have in the past been deve loped By such local decision-making. Much
of the discussion of alTernafives in educa+ion currently seeﬁs +o ovariook
the fact that by comparison with more centralized school systems, fog instance
those of the United Kingdom, Nor+h American school systems already offer a
high degree of variability. It is at least arguable‘fhaf'%he ability to move
one's place of residence, in order to choose a dif{erenf kind of schooling
for one's children, is an important cause of the high level of ﬁobiiify
characteristic of North America and an important benefit of a pluralistic
system of school administration. As Coons, Clune and Sugarman put it:
"Persons séeking better schools through centralized tequal ity' offen overlook

+he fact that the achievement of such an equality guarzntees not better but




o 'y similar schools". (1970: p. 17) The two financial elements discussed

2 e of course themselves contingent on the retention of local administrative
units, and hence local control in the traditional sense. Thus, there are
three components %n the objective of local autonomy: local control, resulting
in a.range of gross éxpendifures, and a2 range of patterns in expenditures.
Desired qua[ify as a standard then would be the support of cdrrenf minimum
éxpenditure levels and retention of existing Eanges in gross expendifu}es
and expenditure patterns. However; satisfactory quality in meeting the
objecffve wo;ld be a somewhat lower level of minimum expenditures, and a
somewhat more |imited range in gross expend:.ures and pattern in expendifuresfﬂ
The final group of objectives can be described quite briefly. One ma jor
cha?acferisfjc of current finaﬁce formulae is their inflexibility. To adjust,
for’ example, the California finance program to meet the requirements of the

P

Serrano versus Priest decision is a matter of major difficulty, yet equaliza-

tion as an objective of state finance policies dates back at least to the
Educational Finance Inquiry Commissién in New York State in 1921-1924, (Benson,
1961: p.-201). The objective of flexibiiity then assumes that the two primary
objectives of equalization and autonomy a;e important and Iikely to remain so,
that the appropria?é balance between them may shift, and that more extensive
public iﬁformafion about .the current situation, coupled with greater discretion-
ary péwers, is likely to result in more responsiveness than at present.
Currently, in Manitoba a rigid formula is administered w{fhin narrow |limits of

discretion, and with unpublicized effects, which are described in the next

section.
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This objecffve, labelled "flexibility", has two elements. The first

is an information system, and the secénq is responsiveness to the oJTpuT

of the sys+em. Although only a portion of the information system is directly
relevant to fiéance, it is desirable to spell out the general nature of the
system in full here. The basic purpose would be to provide information to
school divisions on three fopics - student needs, levels of services.
provided, and a record of exbendifures, all on a comparative basis. Because
of the provincial scope, and the need for sophisficéfed and expénsive data-
processing equipment, it is not possible for divisions to provide such data
for themselves, although the provincial trustees' association is providing
comparative analysis of school division budéefs, (MAST, 1971) in cooperation
with provincial authorities. '

The data, it is suggested, should be-gathered on a regional basis 1o
al low useful and convincing comparisons (perhaps through reg}onal agencies;'
see Chapter I11), and could be of great value to local decis}on-makers,
resulting in much more informed decisions than can currently be made. Da%a
on comparative expenditures, and service levels, given by divisions but
otherwise similar to that provided in this sTL@y, could assist local
decision-makers in resource allocation decisions; data on student achievement,
attitudes, and aspirations could assist local decision~makers in program
‘development and modification decisions.

An adequate information system, simi lar to the one briefly outlined
here, should allow a good deal of improved flexibility by local decision-
makers., Provincial authorities would also benefit from such an information
system, since it would allow them *o measure progress towards increased

equal ity of educational opportunity, resulting from changes in provincial
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policies, in the province as a whole. Should the desired progress not
result, further ‘changes in provincial policies could result, based on the
data which would be available on a regular basis.
The three objectives, or groups of objectives, are summarized in table 36.
They will s;QsequenTIy’be used as guidelines in developing éolicy proposals

on educational finance, and to establish standards by which current policies

and their effects can be appraised; and against which the probable real output

of proposed policies can be measured.

One general point regarding the evaluation of existing or proposed
policies can be made here. The main standard used for evaluating the
qual ity of policies is "desired quality". Within this general standard a
sub-category has been selected for extensive. use:

One desired quality is of dominant importance for evaluating policy-
making; this is the image of quality desired by the main policy-makers
.for what they consider satisfactory policy-making (is the situation
more or less "satisfactory" or not?); | will call this the "satisf-.ctory
quality". However undefined, difficult to measure, and heterogeneous
that quality may be, it largely determines the policy-making system's
propensity to change, and so is worth intense attention...the satis-
factory qual ity, as just hinted, shapes real public policy-making

to a great degrree. In general, the more the image policy-makers have
of their nolicy-making's quality approaches satisfactory quality...the
less effort they will make to improve their policy-making. (Dror,
1968: p. 58)

The "satisfactory quality" will be used here as 2= acceptable standard
of performance for the policy proposals. Thus if the probable real output

reaches satisfactory quality, the proposals will be Jjudged appropriate.
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TABLE 36

SCHEMATIC REPRESENTATION OF PROPOSED POLICY OBJECTIVES IN THE
f - FINANCING OF EDUCATION [N UNITARY SCHOOL DIVISIONS IN MANITOBA

Objectives

A. Resource
Equalization

B. Local
Autonomy

C. Flexibility

Components
|

I. Revenues

2. Local
effort

l. Floor of
minimum ex-~
penditures.

2. Range of
expenditures

3. Raﬁge of

patii-is of |

expenditure,
by budget
category.

I. Adaptability
to changing
needs.

2. Feedback
devices tfo
signal
changing
needs.

- Standards Proposed

Seatisfactory Quality

Desired Quality

Absolute
equality

Absolute
equality

No expenditures
to fall below
existing minimum.
Existing range of

expenditures,

Existing range of
patterns,

F

A higher degree of
equalization than
at present,
A higher degree of
equalization than
at present.

Somewhat lower
minimum.

Somewhat less range.

Somewhat less range.

-

)

Annual modification Frequent modification

- of expenditure
levels and patterns

to meet changing
needs.

Annual analysis
of expenditures,
revenues, and
effort; also of
need and service
levels.

of expenditure levels
and patterns to meet
changing needs.

Frequent analysis
of expenditures,
revenues, and
effort; also of
need and serv'ize

levels.
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bolicy~Prooosals for Equalizing tne Financing of Manitoba's Unitary School

Divisions

It has already been argued that it 1s the responsibility of provincial
policy-makers fo attempt.to ensure equalization of educational opportunity,
at least in principle, that this responsibility is limited by a competing
value, autonomy, and that provincial financtal policies are an appropriats
and necessary, if not sufficient, aevice tor equalizing educational oppérfun-
ity. Many recent studies in the United States have concluded similarly that
"a prime obligation of State Departments of Education was the ufilizafion of
the fiscal apparatus of the state to achieve equaiiza}ion'of educational

opportunity". (Hickrod, Chaudhari, & Tcheng, 1972: p. 6) Such studies have

also provided a wide variety ot poticy instruments purporting to be appropriate

for use in state financing plans, and hence a review of these studies gives
some indication of the range of possib:lities available.

. By far “he most extensive ot these studies 1s the National Educational
Finance Project, various publications of which have already been referred to.
The project identified five main types of state support programs actually in
operation in the United States, of which three contained some element of
equalization. (Nafionél Educational Fipance Project, 1971a: p. 235) The

project also developed a typology, based on extent or level of equalization.
Assuming that a given amount of state revenue is apportioned to the
districts ot a state: .

a) No equalization is obtained it state dollars are required to be
met dollar f-r dotlar from local funds.

b) The first level of equalization i1s reached when state funds are
al located in the form of unitorm ilat grants per feacher or per pupil’
wi thout taking into cons:deration necessary variations in costs and
without taking info consideration variations in local taxpayingc ability.
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Cc) The second tevar ot egquatization 15 reached when state funds
are atlocated «n The torm of fiat grants which take into conside
eravion necessary untt cost variations but which do not take
Into considerason variations in local taxpayin: ability.

d) The third leve! of equat:2av:ion is reacned when state funds
are allocated i1n the form of uniform flat grants without tak:ng
INTC consigeration necessary umt cost vars2iions but which fake
info consideravion variations in local taxpaying abilrty.

e) The fourth and h.ghest jevei of equalization is obtained
from a gtven amount ot a state revenue when 1t .s allocated in
such a manner as *o fake 1nto consideration nenessary variations
I unit costs, and a'so variations in taxpaying ability of
local schoot districts. (Nat:onal Educational Finance Froject,
1971a: p. 238)

At least four ditferent normat ve models can be generalfzed from this
and other studies. These models are simtlar in that each utilizes contrasts
between the actual situation and the preferred or idea! situation. The models

differ in that fheyﬁemphas:ze somewhat different policy objectives. from

these ditferences tabeis have been dertved, as fol.ows: model | - "permissiblé
variance"; model 2 - "inverse allocation"; model 3 - “fiscal néufrallfy";

and model 4 - "tiscal intervention” (Hickrod, Chaudhari & Tcheng, 1972:

p. 1)

The basic purpose of fhe first normative model 1s fo reduce the range
in expenditures to some perm1551bfe‘%eve!. it hasvbeen suggestes thet a
range of Ii:‘l.S might be acceprable 1o the courts :r the United States.
(Wise, 1968b) However, in Maésfoba the range in experditures is already
well within this guideline (see p. 45 ), and the pr;me concern is with -
equalizing provincial atlocations. Thus this mode! would not seem to be
very appropriate. The second model, the inverse allocation model, is cer-
tainly the most widely used and studied. It both equaiization grants and

large flat grants are buit!i tnto the model, poor districts can benefit

substantialiy  (Hickrod, Chaudhar: & Tcheng, 1972: p. 16), The third

Iy

T~
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model, fiscal neufrality, s efifect:vely a simp'e block grant with ro
local contribution at all, with the excepi:on That soms g iementat.ons

) - : - t
might aliow additional expendiiures raised tocalty. Absence of local

funding would reduce locai control very subsTanvially,-and emphasize

~

central authority, and cleariy *his mode! 15 subsiantially a pure

.Legualization model, with no, or littie, component o' the locar auicromy

value. Thus :t seems 1nadeguate for the purposes desired heres. The

fourth model, called fisca :ntervention, has as i1+s pr:mary cbjective

the eiimination of vafla?ions mn educa%ionat=ach:evémen?, &s oppesed o .

opporfunity. Hence this mode! :s ruled out o1 consideration by the initial

rafiona{e for the sfudy,rwhich emphas:zed the desire ;u eébéiize educational
- ) —_—

opportunity, defined as access to services. The equaltzation of educationai

achievement was spec:fically rejected as a goal.

After reviewing fheAgene(al characferi§?scs of these four models,
Hickréd, Chaudhari & Tcheng ({972) conclude that the most probabie immediate
respoﬁse to pressures for financiai equalization wi!! be an attempt o in-
crease the éharévof the state in fhé financing of pubitc school education,
and to use this increased share "to 'ieve! up' +he educational offerings of
the poorer schdél dis+ricjs" (p. 39) by "the maznipulation of the existing

grant-in-a:d formulae that now distribute funds from thd state to the Jocal

gt
tevel." (p. 40)

This seems not only a probabié'ﬁuf also = necessary first attempt to

promote financral equatization. Clearly there are ﬁany ways in which this
could be done. One alternatiwve, which seems likely to meet the objectives

reasonabiy well, 1s spelled out in detail in Appendix A. This scheme would
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.To demonsirate conciusively the meriis of a policy change, :1 is probabiy

increase the financia! power of small school divisions, To allow them at
teast The option of improving the avariability of services to studenis,
at their own discretion and. based <« tocal percepiions of n2ed.

It 1s imporiant 7o note that the probab:iify that the proposed system
voulé come closer to reaching the specified objectives already presented
Than the existing system 1s not necessarily a satisfactory reason for -
advocating 1t. As Dror -soints out:

Appraisal by compartson with }he’ﬁasf i1s particularly misieading

in our generation, in which rap:d increases i1n applicable knowiedge

nave, in most areas, made iT possibie Fo achieve much more than in

the past ... even wien achievements are higher than in the. pest,

they often lag increasingly behind what is possible, neeaed and

demanded, and they shou!d'fherefore often be evaluated as "worse".
(1968: p. 29} 7 .

necessary to show Tha% iT will 2iicw first, better perférmance Than has been
achieved 1n the pasi; second, the maximization cf important values; and %hxrd,
performance equai To or befferifhan policies followed in other roughly similar
Jurisdictions. . . ) . -

In summary, this chapfer has maintained that .mprovements in the orovfsion
of services i1n smafl, and general!y.rurai, divisions are generally confingenf°*:”)?
on improvemenis in the financia! power of these divisions. - I+ 's suggested
that a redistribution of provinciai resources is the most obvious, and brobably
most effective, way offbrlnging this about.

Three interrelated objectives, resoLrce equeli_ation, local autonomy, and

flexibiiity are proposed, To guide consideration.of the varfous alternative

financial policies available. In general, an "inverse allocation" form of




provincial funding is desirable, coupled with a support program element

to maintain spending levels in divisions where local demand for education

is weak. An extensive information system, to allow review and modification

o’ the finance scheme if it does not achieve the desired resource equalization,

-

is an important feature of the general proposal.
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EGUALIZING ACCESS TG SERVICES: POLICY OBJECTIYES AND PROFOSALS

This chapter deals with adminisiraiive structures ggr providing

educaiional services +n {fanituLa. The main thrust wiil be o provide

a general policy proposal, zddressadé 1o provincial pol:cy-makers, which is

- -

intended to improve access To educaticnatl services for students “in smail

schoo! divisicis, and hence 1o reduce some of +he distributionzl ineguaiities

described in Chagter i. The #rrst section witl establish a series of ob jec-
tives which wiil guide %he deveiopment of the pcl;CyApréposai; as #arf of this
sec?ioh! the gensral desirabtiity of chapgang the distribution of access 1o
specific educational services wiit be d:sgussed.

The second section wiii present a genéral proposal for modifying-the
existing admintsirative structure for the deiivery of educationat se;vices
to students, by the addition of some form of regional serQice agency. The
present system, with the existing range of student enirollments in schooi '
divisibas, seems cleariy associated with the distributional inecual ity of

services, aad conseguertly a genera! prcposal for some overal! modification

of the existing system seems desirabie.
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. 7 The promary purpose’ of Tr.o:z zecticn 3 to Sev2:0p 2 seT of ob ectives, -
accepighbre 70 5ro. n:-etugﬁ’ SeTMEARCE, Ly wh LT 2 S8r €% OF POl DrOpoS3a.S —i |
N - 1
Tor changes «w Tos Current s{s*éﬂ ST sThO0 @ w+s On adm.nrsiration can be ’I |
. evaruzted. The frrsf Zonzern hefeia\;* S wor sra¢‘;g & lase for ihe - ;
. imporTance or the servrices dkchsseu'here. The second w-V+ pe 2 dis~ . ‘l
CUSSION CF SPaC(T .2 oéJeCf ¥v@5 «n eacr ¢ the 37233 n wh.Cch T has been
gemonsirated negua’t ~.es .n 3cces: tO Soe. el and “esources 2'ready ;l
A ex;st. I
* g *The retatronshp beTween *he prov z-on <t educa} onal services and ) ’
s iudent ach'évemen?, oiten gasi~ oed a3z v&pLT;bu’pc; reia?ronsh'pé, or :I
corrﬁsafes ot sTudent acﬁsevemeq*, he.© recenily bBeen subjected %oiin— - .

tensive nnveST‘ga?*on;J% ihe Umiteg Staves, ooth - the Survey cf

I

Equatriy o1 Educa+ onar Gpporiun Yy, iCoieman, 19661 and subsequentiy ]f
385 3 consequence Of :sSsueS r3'Sed by The Sur-ey. iSee Moste!ter and . )
- - A. : ’ - |
Moyaihgn, 1972.) The gensral contiusicn of a groug oi consuitants™ }
’ B R —
gathered by the Otfice or Fducation fc review the recent research on
pupit achievement 1s vhat: ' i‘fl
—~ L4 [
. ) We can only make the not very uwsetu: observat.on that at.the . '}
present moment.we cannoi make any sort or mean:ngfut guantfat:ve . B

eéstimate of ihe effect of teachers on sTudesT ach:svement. Many
investigaicrs be r1eve that feachers mey bDe “he most :mportani
tactor ipn educational achrevemasnt 107 mos1 ch.ifaren ang are at

. wl”, . second onty 10 parenis. That ber.er rests iargely on

[

. Judgment and 1+ may well be Trus; uatortunately 1 aces nor give
. - us ary crue as o how . operates, and wi:thour that it 1s not .
of m.ch use to pol.cy iormulat.on or adminisirariva praciice. ‘
(Mood, i1970: p. 7)
Th:s 1s so largely because "the present ~udimentary state of our guaniite- i -

Tive models does_ not perm:r us ¥o d.sentangle "ne etiec’s of home, school,

- . S .
% . —
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; : - Ny
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&rg peers on studeris’ achievement", (p. 6: ++ should be emphasized

~

thar These statemenTs are .nsended As an overvisw of a voiume which
tns descr:pt-ons of some extremely soph:st cated guantiftarive
- moteds, which awart full testing,:

Such svataments tsave educationa! ol tcy-makers znd solicy researchers
b7 : Y :

>

;n aimosT the pre-1266 s ruat.on. Howsver, as Mood has commented, o

"one conseguence of the Ccteman Keport has be2n To ratse 2 number of

fundamentzi gquestions™. (+970: p- 7; At ieast some answers, fentative-

as ithey may be, have been provided as a consequence. A rumber of studies, -

#hitch show w v i : retsgosisTy that a number of schoo!l

variabtes do indeed atfect student achievement, remarn unchai ienged but

H -
atso uncontirmec. Thus po!/cy-makers and cesearchers are left without an

enfirely satistaciory basis.for po! cy prerosats at the present time.

One response to th's uncer ta:nTy would be, of course, to maintain the

status ggg_d%?il The sTate ot our knowledge improves. However, the social -

pressures on education make this generally an unterable position. I{ also~

seems uawise, as a general sirategy, at least to one cocial scientist:

-

The environment which contronts the educas onzi organi zation
today is one ot immensety greater compiexiTy than that of the
ner too distant past.... tndications are Tthat boFh ths rate of
change and the leve! of divers:ty wil} continue lo increase.
Given the amount that the social sciences are now able !~
contribute fo The sciutrion of probiems, the rate with wrich
knowtedge i1s Increasing in the sociai sciences, and ihe rate
with which the comptexity of problems s increastng, there is
liitle bas:s ior opt:mism about +he capabil’ity of the soc:al
sciences 1o coniribute more substantially to the sotution of
future problems. in short, 1T is my opinion that 1t the
problems ot education are.to be sOived, tren it wiii have to
be done primar:iy on the basis 0f the accumulated experience,
etforts, and evoiutionary capacity of the exi1sTing educational
systems. (Hifls, 1962: p. 3i) i

-~
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L tor the Time berng rhen, Lar.i jurTher research ciarifies anc confirms

w:ith more :erfa-dry *he correrares of student achrevement, -the Tollowing
--sTatement suwmar,z.ng The ting:ngs of a number of major stud.es on the
eftect.veness 0f scheo! servile somponenrs s adopved as & basis jor

Tporicy oo.ecf:-cs tn The adm:nistration of evucat:on in

ian: roba: 7

- We are mpressEg-oastn the amount ang consistency of evidence

- T i=Tous uppeT Tang The eft ecT . Lenigiy of SCnoo’ serv:ces in infiuencing

che- cc’Cem»ﬁ,»~r‘ormcn’e of pup:'s. In *ime, we would wish -

“for morte Jrec.svf'nformaf:cn gtout whach schuoi serv:ce com-

bﬁﬂen?s ares the mosy ariect i ve &ﬁu w whaT mix Oor D-opocrtion
~_~they can be made morg giFact ve. . Newerih etess, on the basis

I 5 Sy ‘crmat on obta-ned in-the stucies we fevleaedz there

- can be ‘:iTie nvu%f ~:en‘~cncc S GO mano a2 d:iierence.

(Guthrig, +970: 5. &5 L
Tab 38‘presen?s In sore datat! the riadgings ~F ine studres surveyed by

—Sy iihrie and h.s associates,

The objectrves proposed here for Lhe provision of educational services

in the prov:nce are s1m 13- .5 rorm angd ‘conient V0 tnose proposed for the

- - ftnanc:ng of educat-on in unirary schoe' drvisions. Once again, the .ain

- concern 1% Ths discussion wiii be to clariry and justify the objectives '

- tproposed tn Schemat:¢ form on pages 82 =nd 83.

The first main object ve is the equalization ot personnel, programs,
i
- - . ] N
and faci!.ties. Agarn the standards, whicdh witt be used io evealuate the

e

-

success ot the policres proposed, atiow for full or partial attainment of

the objective. I7 is ctearly nct diif.cult to justify the generai objec-

*ives, but some of the components probabiy require some justitication.

IS

The persTnpee component has Two main elements, teachers and administrative,
«  referral, and consultative persontel. A glance at the 'ist of eifective~-

v
) ‘ ness studtes on schooi service components given on pages 84-85 wil; reveal
4 - «
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The importance of highly qualified teachers. |f salaries are considered
@ proxy for qualifications (training and/or experience), then 12 of the
19 studies show qualifications of teachers to be an important variable
in school effectiveness. The secofd %ain componen;, ;dminisfrafi@e,
referral, and consultative personnel, is much more difficult to Justify.
Few of the studies dealt direcTIyLWiTh the relafionsﬁip between such P
personnel and effectiveness. However, two of the early studies IisTed’
did deal directly with the availabilf?y—a?ﬁéuch special utaff ‘s
psychologists, reading specialists, and counselors. They found that
The(provision of-such special staff was an important school inpuT.

In addition, Benson's more recent study found-that in somz Calufornla
school d|s+r|c+s of medium size (2,000 ~ 4,500 sfudenfs) the mean

salary of administrators was also associated with student achipvemenf.

These ;studies do not, of course, tell us why ‘or how special staff

contribute to school effectiveness. It is at least possible +hat they do so .

primarily by provid]ng support services for teachers which allow them to
improve their effecfivehess ' ! seems quite clear that for |ndiV|dua.
sTudenTs referral assnsfance can he invaluable; V|;Tually every experienced
teacher can surely recali cases in which, had prompt assistance by appro-'
nrizi=ely trained referral personnel been avallable,:ndndeual students
would have been greatly benefited. )

It _seems reasonablgiaiso to -conclude fha+ for individual teachers the
.existence of expert consultative and admigiéfrafive support staff is a major

rescurce. One would suspect that this would be particularly important for

teachers defined in this s*udy as less qualified. A ,.umber of wriTeri/have

i

T ol At oy
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_educational opp:rtunity.

suggestec that the improving levels of teacher expertise, associated with

degree-holding (Corwin, 1970: p. 52),are changing the role of the

principal from instructional leader to organizational l|eader (Cole&an, 1972b;
Ericksen, 1968;‘and Hérlow, 1962). Presumsl.y the reverse is also, true:

in schools with less qualified staff, access to exper} help is impcrtant.

in g;neral, {he principal does not seem to be viewed as a source of expert
help. A recent empirical study of expertise in instructional leadership,

and the principalship, arrived.at the following conclusions;

I. Perceived expertise is_ the main variable determining whether
or not a teacher wiill seek help from another individual:

2. Given four sources of assistance, department heads, principals,
teaching cclleagues, and central office staff, the principal
is perceived as having least expertise. )

3. The department head was perceived as possessing significantly
more expértise than .any other source of instructional.assistance
identified in-the siudy. (Gorton, 1971:  p. 16)

. | i

It seems reasonable to conclude that consultative and referral services
for teachers should in general be most available in schools in which teachers
are less qualifi?d. The data a: "eacy presented showed that in.fzct the
reverse is the case; consultative and referral personne! in Manitoba at
present are generally located in the large divisions, which also have
most of the highly qualified-teachers. |

IT is concluded then that the equal ization of personnel, both qualified

teachers and adminis%rafive, consultative and referral statf, *hroughout

the school divisions of the province is an important elemend_in the pro-

N 3 .
vision of equal access to educational services, and of equaIJTy of
! - -

- . )




With regard TOo programs, it is of course more difficult to demonstrate
effectiveness. Most educators would maintain, however, that the availa-- i z

biltty of programs suiT}ng the needs of Individual students requires the

-

!
Wb e

cpering up of a3 great many more oofions than are presenffy available. in
general, in #arnfoba, the options available already compare unrav#rably
with those availabie in, for example, Brlflsh Columbla, as can be seéen

bs compaF}ng departmeniai reports on enrollmenfs in various c-ograms.

~(Man31oba’DeparimepT of Education, !97l£'8rifish Columbia Depariment

.
|

of Education, i97l): To equalize access +o existing programs in the
province is then only a first s+ep towards the provision of a greater

range of o tions; the "effectiveness" of such a ran e of options is —
g P i -

[T

probabty not drcuab!e on any raTuonaI grounds, since it is in essence -

2 value premise held by many educaTors. 7 , - o

]
Wriidpu g

Similarty, the prov:s;on of special education opportunities in

N

Manifoba’ana whbiéﬂa}ready lags behlnd proposed naflonal standards

(Roberts, I9:01, as does the provnston of such opportunities in many

frsoany

other provinces. Consequently, to provide equality of a;cess*?n this

_area is again only a first step towards the provision of an adequate -

.
)

cet >* educational opportunities in special education. . -

With regard ha prd;ision of facilities, and specifically library

o ovnecy

materials, the -appropriate Jusflflcafnon agaln |nvolves effecfzveness.

.
i St

Atthough there is some dlsagreemen+ as to the rmporTance of the library

as a correlate of student achievement, nevertheless two of the effective-

0 g g

ness studies deal with this directly, finding a positive relationship -

between the size of the library and school ef?ecfiveness, and at least

Briiama §

¥
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T40 Others can be considered to dea! with vhis indirectiy, if séience
iaboratory fac:lities are taken as a proxy for adequacy cf physical
fac1};?ies generaily, as ls‘suggeéf by Mood (1970: p. 43).

The :nferrelaf:5nsh|ps between the three types of services being
énscussed are worth pointing out. More highly qualified teachers
supported by consuitative sfaff, and providing a greafer_range:of

programs, coutld certaiaily utitize a much wider range of instructional

resources and hence much improved library facilities. Again, the fulier

deveiopment of schoo! tibraries is probably not solely. a financial issue;

ihe existence 1n a givision of a library consultant, whose sofe_res-—

- - - i - -
ponsiyility is the development of a good library service for students.
and te~chers, also seems important. Similarly, the development of new

programs for studenis would in some instances result from seeing new

uses for aiready available library maferials, and would be facilitated

Sy support from central office consultants.

The autonomy objective, as before, is in general defensibie on

the traditional grouhds of the desirability of local control. However,

{fican also ba Qiscﬁssed on more Technica] grounds, and with speéi%fc
reference to the components :isfea above. As with Therfinancial ob~
Jectives, equalizafioh aﬁﬁ autonomy are to some extent opposing
principles, and this issue will recur in. the discugsion of several of

the coﬁponenfs. One general point can be made which has reference to
Qirfually all of the cémponenfs to be discussed. Autonomy, in personnel,

-

programs, and library materials, presumably could quite readily result

in widely divergent statfing patterns in school divisions, types of




bl v 4

programs available in school divisons, ‘and varieties of library materials

available. However, the provincial aggregate of these divergent patterns

should cerfalnly meeT the equalization ObJeCTIVG, stated unffernnfly,

plurallsm in Terms of personnel programs, and {ibrary materials, should

Vcharacferlze schools and school divisions, but roughly equal distribution

of The various services and resources and consequently access to them,
should characferize the province.

With regard-to personﬁei the autonomy obJec+|ve caﬁ be stated as
follow;: over the provunce as a whole, |+ is probably desirable for a

var:eTy of staffing patterns To exusT, since Iocal COHdITIOﬂS and needs

vdlffer to some extent. The Theoreflcal Jusfuflcaflon for differentiated

sfaff:ng presented in Coleman & Wallln (197I) 'suggests that a range .of
dlfferenflafed sTafflng models is becomlng available, and 'nd|V|duaI
schools and schog), divisions may well wish fo adopf’pafferns quiTe
divergenfrfrom presenf pracficé,'and from each other. Howéver, the
provunﬁlal aggregafe of these paTTerns should meet The equaluzaflon
obJecTnves in Thaf whereas plurallsm of staff patterns characfer:zed
schools and school divisions, relafively equal djsTriQuTion of highly
qualified Tqéchers and ofjadminisfrafive, consﬁlfafive; and referral

personnel should characterize -the province. In 6Ther words, the fact

“that one small division chooses to staff its school with relatively less

qualified teachers, and to staff its central office with highly qualified

consuitants to balance, should be offséf by the fact that a neigﬁboring

small division chooses to s*taff its schools with highly qualified teachers,

and to employ few or no consultants.
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The evidence presented earlier demonstrated the unequal distributions

of highly qualified teachers and supr}T staftf. Diversity of staffing

patterns does not at present characterize the whole province: most new

sTaffing paTTerné uti'ize teacher aides in some form, and a reanal&sis 7 .
of the data accumulatzd by the Manitoba Teachers' Society (1972) indi-

cates that the larger divisions utilized a disproportionate number of

aides. i . -

TABLE 39

DISTRIBUTION OF TEACHER AIDES IN MANITOBA'S e
UNITARY SCHOOL DIVISIONS, 1971-1972% ] ’ SR

No. of % of No. of % of No. of % of

Students Total Teachers Total Aides Total .
targe Divs. 9 I25,él7 54.60% 6,134 54.32% 906 63.53%
(6,000+) - -

. Small"Divs. 27 104,611 45.40% 5,158 45.68% 520 - 36.47%
(0-6,000) , - —
PROV. _ ' ‘ -
TOTALS 46 230,428 100.00% 11,292 100.00% i,426 100.00%

*The Manitoba Teacﬁers' éoqiefy data included all publicly-controlled
schools. Hence tfotals differ from those cited elsewhere. The data on

-the number of students and the number of teachers comes from the

Manitoba Association of School Trustees 1972 membership records.

The final objec+ive, flexibility, hés Two cgmponen+s: feedbaék
devices, an: ,53p?2b:ii1vf . the iocal autonomy oujective is
met, with regard Té personnel, program; and Iibﬁary faci!lfieg,
these ohbjeriives »: o orob;bly z2lso being ««~¥ unless +he patterns of
staffing, program availability, and ma+erials,availabilify‘again becoﬁe

frozen into semi-permanence, in which case given the pace and magnitude

of social change (See Toffler, 1970: pp. 12-31.), they rapidly become




S

‘inappropr iate. Thiz :s to say of course that reedback (component 1) and
adaptability, (component 2) obdegjives are not being met. To summarize
the overall expectations suggestea by the oojectsves, for the province
és a who!e, it is anf:ctpaféd that they inl require equalization of
access to eduééfoonal sgr&:cesAand resources, diversity in stafiing
patterns and program aﬁé matertals ava:lability, and impérmargnce in

that diversity.

-

A_General Policy Proposa! tor improving the Provision of Services in Small

Divisions

"OneAimborTanT trend in the history of school district admin.stration
both in fhg United States and Cé5éda 15 fher}educ1.on anfh; number of
administrative units fn operation, comb,ned with heavy i1ncreases in student
enrol iments, }esuifing in larger admvn:sf;af39e units. In the United States
the nﬁmber of schoo! svgfems has been reduced from 95,000 1n 1948 fo less
than 18,000 in I§70 (Nationat Educaf)ona!‘ﬁjnance PrOJecf, 1971a: p. 105),
In Canada, similar frends have occurred (Coilins, [961)., But ig“;;;enf
years Thekmain administrative device in +he United Siates for improving
services in small échool d;s{rac+§ has no+ bezn amafgamafrpn or conso| ida~-

tion but regionalization. - The main device is some form of the intermediate

unit of school administration. Twenty-six of the states had such units

'in operation ip 1970  (Campbel!, et al., 1970: p. 116),
Intermediate units, when spec:fic operating details are considered, turn

.out to be quite varied in nziure. A review of fhe hisfory cf imiermediate

4 k]
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units in the United States by Campbe! ef ai. (1970: p. 120) gives rise
fo the tollowing conclusions:

I+ There has been a growing recogn:ition ¢t education as a state
function and the need for a wcrkabie number ot intermediate
offices to facilitate communication petween the state and a
great number of local school disiricts.

! 2. -In the early stages the intermediate unit was seen essentially

i ’ as an extension of the arm of the State Depariment of Education.

T o 3. Over t. 2 years, there has been eventual transfer of the functions

q of the inteimediate office from a 1ay board to professional or

i semi-professional officers. ‘ "

4, ‘Progress towards making the intermediate ot frce more than a

. perfunctory one has been stow, for people resisted any en-
! croachmént upon their exercise of coniro! of education at
! the locai district level. i
5. In'recent years, the intermediate unit has come to be viewed
! by many peopile as an agency +o provide to smail iocal school
i - districts services which 1hey cannot ordinartly provide-for
: themselves,

The final statement here is parficularly relevant for this study. Colorado
provides a useful |!iusfraf1on of this Trend.

N The lmplemenfafson and development of cooperatives in Colorado

’ under the Boards of Cooperative Services Acf of 1965 coincides
j with the phasing out of the office of the county superintendent
! of schools. At the 1966 general elect:on thirty-five counties
voted to abolish the office. (See Appendix E.) Since the Act
of 1965 was passed, eleven cooperative boards have been organized.
i ’ The county office has served as the fradttional intermediate unit
so common to the hisforicai cevelopment of educational programs in
many states. The reorganizaticn of schooi districts in Colorado
and the resultant reduction in the number of districts, together
with the development of the Coiorado Department of Educaflon and
the expansion ot its services, have practically eliminated fhe
need for the traditional intermediate unit 1n this state. Al-
though a Board of Cooperative Services was nc des'gned as a
specific replacement for the office of cout | superntendent,
it may, in addition to fultiliing a need for expanded services
on the local level, b:come an increasingiy mportant iiaison
between the local school dlsfr'c¢s and the Colorado Department
of Education. It is anfleupafed that, betore too long, every
i . ) district will be a component of some Board of Cooperative

Services. (Colorado Department of Education, 1967: p. 8)

i Currently, then, the emphasis in the regiénal unit is on cooperative services,
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and this embhasis has led to a good deal of reorganization. (Fitzwater, 1967,
gives & thorounn revien of e o G Y la. i slate bCﬂOUEAS);§em5o)‘
The table whiéh folléws gives some information on presently operafiﬁg inter-
ﬁediafe units. &
The objectives of equaiizaTEon, auftoncmy  and flexibility proposed
in thé previous section suggest that a mode | emphachlng service provusnon,
to assnsf in The eunllzaflon of services; locat tmitiative to meet auton-
omy objectives; and short-term contractuai arrangements to ensure
flexibility, would bermoéf'appropriafe. Bé&aQSe their characteristics
seem generally appropriate to these rqu}femenTs, three state syéfems, New
York, Wisconsin, and Colorado, will be examined:ln some deta:!. ‘
The Boards of Cooperative Educational Services of New York State in
general have the following characteristics:
I. They are intended to provide services for school districts
which can be performed better and/or more economical ly
together than by a single district alone.
2. Members of Boards are chosen at an annual meeting of school
board members of component school! districts, and serve for

ab year term. - N

3. Any disTricT with a pupil population ot less than 125,000
may become a component of a region served by a Board.

4. Services can be received from Boards on two bases: first,
a district may contract for services; second, a component
district may receive without contractual obligation
approved services from the Board.

‘5. The costs of the Boards are paid in part by state aid, and
in-part prorated amongst all component -districts, except
that the costs of specific services are prorated amongst
the districts requesting and receiving that service.
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6. Personnel appointments, includ:ng the superintendency, are made’

by the Board, and on conditions similar 1o those p}evailing in

the schooi district.

7. The services provided by the Boards at present, and the annual

variations in these, are described in the accompanying tablie.

An early analysis ¢t Boards of Cooperative Educational Services in

New York State, carried out by the New York State School Boards Associafién,

arrives at some interim conciusions which can be tested against the data

given in Vable 41: N

ey

P}

a. The prime motivation of all Boards of" Cooperaflve Educational
Services and those responsit:e for carrying out their runcTIOns

has been service to component districts.

b. Expansion of program offerings through the use of shared teachers
has been particuiariy noted tn rural areas of New York State.
Educationa: services through the cooperative use of non-classroom
professionals have had their greatest expansion in more densely

populated areas.

c. The use of shared teachers changes in character as enrollments

of component districts increase.

d. There appears to be an increasing realjzation of the need for

in-service training of local staff members,

e. In spite of differences in local éufuaf;ons, differences in
reactions to those ssfuafuons, differences in personalities,
and differences of oplnlon, one fact stands out clearly above
all: the greatest accomp|l4hmen+ to date, and the still arezter
hope for shared services boards is towards the attainment of the
goal of equal educational opportunity for all chifdren, that is,
the maximum deve!opment of the potentialities of each and every

chiltd. (De La.Fieur, 1961: pp. 1i-15)

In 1961, 78 shared services boards provided services to 68% of the school

districts in the state. These services were of tnree Kinds: itinerant

teachers, vocational educationa! programs znd teachers, and special education

programs and teachers. By 1971, there were 48 boards,xproviding services to

virtual ly every non-city schoo!l district in the state.

These services were,
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as has already been shown, much more diverse in nature. Since membership in
a board, as a component district, is by school dictrict board resolution, this
growth in districtsserved is a reasonable indicator of the reception of }he
Boards of Cooperative Educational Services by school: distrgets, and the eval-
uation by these districts of the services offered. In addition, the growth in
the range of services offered, since it too is at the decision of component
districts, aiso represents an evaluation of the alility ot the Boards ot
Cooperative Educational Services to provide useful services. The contrast
between 196! and 1971 then reveals a very positive evaluation of the work
of the Boar@s of Cooperéfive Educational Services by the school districts
in New York State.

Wisconsin's Cooperative Educational Service Agencies consist of 19
regional agencies, providing services to all local school districts in the
;fafe. They have the following characferisfic§: _

I. They are "designed to serve educational needs in al] areas of
Wisconsin and as a convenience for school districts :n cooper-
atively providing to teachers, students, school! boards, admin~-
istrators and others, special educational services including,
without limitation, because of renumeration, such programs as
research, special student classes, data coilection, processing
and dissemination, in-service prugrams, and ljaison between the
state and local district."

2. The Boards of Control are chosen at an annuzl meeting cf school
board representatives of districts within the region.

3. The Board of Control must appoint an agency coordinator, who'has
purely coordinating and cooperative functions.

4. Services are provided at the request of local districts, and on
a contractua! basis.

5. The a2gencies receive an annual state grant for administrative
expense.

6. The services provided by the agencies, and their growth, is
indicated in the accompanying tabie.

|
]
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TABLE 42

SERVICES PROVIDED BY WISCONSIN'S CESA, 1965-197!

 1965-66

wd

(eI

1966-67 1967-68 1968-69 1969-70 1970-71
:\§Hared Personnel (Dists.} 102 237 366 385 %65 503
Shared Service Proérams - 33 38 68 6# H 7 94
Participating Disfric¥s 311 412 418 a0 412 445
Total School Districts 562 513 490 465 456 - 454

(Department of Public Instruction, State of Wisconsin, 1971: p. 12)

In Colorado, the reduc}}onrof the number of districts from 2,000+ iﬁ
1935 To'18l in 1967 has still no+ ensured The,capacify—%o ptovide specialized
services at reasonabie cost, and- the ba;ic purpose of the BoardsA§f Cooper-~
ative Services is to provide ﬁofh an'adminis%raff&e unit for the expansion
and development of eduéafibnal séfyices through cooperaTiQe etforts and a

safeguard for local board aqunomy» - (Colorado Department of Education,

- 1967: p. 1) These boards are ;fearly not arms ot the state deparfmenf of

" education, and Colorado is cohsidered not to have a Threefechejon system of

administration, but a two-echelon sysfém, with the Boafdg of Cooperative

Services being complementary fo the focal districts. The characteristics

-

of the Colorado units can be summarized as follows:

I. They are intended as administrative structures by which district -
-boards arrange for the cooperative provision of services, which
cannot adequately be provided by districts individually.

2. The Board administering the agency is elected by the narticipating
school boards from amongst their membership. .

3. "The cooperative board undertakes to provide only those programs
and services which the local districts cannot provide for them-
selves", (Colorado Department of Education, 1967: p. 14)

4. The local districts participate in services at their discretion,
and the costs of a service are prorated amongst those districts
receiving it, on whatever basis (pupils enrolled, flat fee,
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 assessed va]ues; pupils receiving the service) seems appropriate.
The administrative costs of the agency are prorated amongst all
parttcipating districts on a fee or per pupil basis. o
The . -e.2d:ng chart presents in summary form the characteristics of the
three systems described, and a generalized model prepared by Stephens (1970)
for the Midwest Work Conferen. « on Education. : -

Some ot the services which have_been provided by such agencies in

various states are as foliows:

=

Curriculum-and Instructional Services

i. Coor ination of supervision of instruction
2. Curriculum services T
a. Research activiTies
- b. Consultative activities
‘3. Specia! education programs for -
- a. Gifred chiidren
b. Mentaliy retarded
c.” Physica!ly handicapped
d.. Partialiy sighted
_e. Speech therapy -
f. Hard of hearing
g. Homebound
4. Special feachers
a. Art
b. Music
Cc. Homemaking
d. Guidance
5. Outdoor education B ) -
6. Summer camping programs -
7. Inservice programs R '
- 8. Teachers ) -~
b. Board members and administrators - :
c.. Service personne! (bus drivers, clerical and custodial personnel,
etc.)
8. Adult education
) (specialized, -academic, vocational)
9. -Vocational education ’
3. Agriculture
b. Sales and services
c. Technical training
d. Skilled labor

L T B B

et e e
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. 10. Research acTiQiTies and service
- Il. Educational radio and TV

‘Instructional Materials Services ’

12. Audio-visual._ center
a. Share equipment
b. Share materials )
, I3. Publications and communications production
! a. Surveys and reports
- b. Bulletins and handbooks
! 14. Curriculum laboratory
I5. Library services

TN

Pupil Services

16. Pupil personnel 'services
a. Attendance s
‘b. Guidance and ‘counseling = -
c. Testing
I7. Health services -
a. School nurses
b. Doctors, dentists
c. Social workers - -
f - -~ d. Psychologists . '

'
e o

ortrsn e nimy

t e. Mental health services o
‘18. School lunch services . e

' © a. Area workshops for personnel

; b. Cooperative purchasing ' .

"~ 19. Pupil transportation .

i . a8. Administrative coordination

; . b. Bus maintenance-

it - c. |Inservice training for drivers : |
20. Cooperative recreation programs o

Administration Services

21. Centralized business services
© a. Accounting
b. Auditing C
c. Reporting i
. d. Consultative services
.22. Cocperative purchasing
a. Instruvctional supplies
- ) b. Instructional equipment
23. Data processing services
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24. School plant services
a. Maintenance
- b. Building clinics
c. Architeztural services
25. Professional personnel! services
a. Teacher recruitment
b. Teacher Replacement
' c. Substitute teacher pooi -
d. Coordination of teacher benefits
e. Credit union services
26. lega! services
27. Federal and special programs

.(Colorado Department of Education, 1967: pp. i0-12)

This review of the present status of regional service agencies in
education in some American states suggests that these agencies have been
effective in providing serQices,,aT reasonable costs, to students in small
school divisions. Two general classes 6f services might be provided by
such égencnes in Manifoba: direct services to sTudenfs and {eachers in
small divisions, in order Yo equalize access to services in the province;
and support services to small divisions, in order to reduce unit costs of
such services, which arerhsgher in small divisions (see p. 45), perhaps
because of diseconomies of scale. Such agencies might well contribute to
resource and service equalizafioq then.

The égencies, given careful structuring, need not infringe subsfanfially
on local auTonomy, as is demonstrated by, for instance, The Colorado merI.

Further, they would provide a logical agency for data collection and supply

to impPove d%casion—making, as proposed on page 70, and this could contribute

substantial ly to flexibility in administration.

' These agencies might well contribute substantially, then, to resource
equalization aéd flexibility 5Bjecfives, without consequent infringemeéf on
local decisibn—making. Thus it is propoéed that one or more regional educa-

tional service agencies be established in the province, on'a trial basis. A

more detailed proposal is'provided in Appendix B.

-~

]

;vvv——u = ,i M& iw!

.m

{

(L o

i




TN

e B vou B e

.3

- 106 -

CONCLUSIONS AND POLiCY PROBOSALS

The conclusiéns which are drawn'%rom the various sections of the study
have already been given in some detai! at the end of the respective sections.
hThis summary Is intended simply as a brief restatement, pre]iminaryrfo the
statement of poclicy proposals whieh follows.

Equal ity of educationai opportunity is important to individuals in
Canada, and in Manitoba, because of }he extent to which education ;s’a 1
determinant of soccal>posifioﬁ and life-time eérn[ngs. Because of this
reIaTio;ship, equal oppoffunnfy to achieve the desired level of education
is a major element I1n social equity. Additionally, equality of educational
opporfunifies(’s important to soc:e%yrés a whole because of the extent 1o
which national achievement }epends on the well-educated populace. These

considerations make it lmpgraT?Ve that all young pedpie have the opportunity

to achieve a fevel of education commensurafe with their abilities and desires.

-~
e bl

In this study eéua!tfy‘of educational opportunity is defined as equal
access 1o ; range of educational serv{fes,‘irrespecflve of place of residence
in Manitoba. Endeavours at the provincial level to equalize achiéveménf, as
opposed to opportunity, were explicitly ruled out of consideration. Provision
of different services, and levels of serQ@ces, to meet differing qeeds was
considered to be primarily a responsibility of local decision-makers.

An analysis of the disTribu}ion of 10 educational services shows that

these are differentially available to students, depending on the school

division of residence, and +hat in every service and resource area for which

- compa}afive data has been published, large, and generally urban, school
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divisions are favored over small, and genera!ly fura!,‘schooi dwvisions.
There is no evidence Th;T the levels of service brovASIQn are influenced

by differenqia! need, and the consistency of the pattern of advantage

and disadvantage suggests that the provision of services 1s primartly related
to the school'd:Vlngg system, and fo stze variations. ’ .

Since the system of srhool divisions in the province is an outcome of
p}ovinCIal policees, the distributional inequalities in educafronal"gervices
associated with this system are assumed to be of concern to provincial policy-
makers, and the remainder of the study pfoposeszamgtaora+ave policres for
their consideration. it is marntained that equalizat:on should be achieved
primarily through raising the tevels of service of sﬁali divisrons, rather
Thanh;educing services in big divisions.

Since it seemé possible that divisional finance pilays some part in the
distribution of services descryqéd, a review of the financial sifuafiqn of
school divisions is undertaken. This suggests that both Thé expenditure and
revenue elements of divisional tinance are troublesome for small divisions.
Large divisions spend more money overall in providing better services, but
alsorspend a larger proportion of total expendifﬁres on direct instructional
services as opposed to suppor? services.

With regard to revenues, a substantsal measure of equal}zafign befween
school d}visions has been échieved by current finance polictes. However,
the range in revenue pér student be+ween‘divi§ions remains iérge. Perhaps
more hnpoafanf, the rangé tn local effort between divisions is greater than
the range in total revenue. Thus there are substantial differences between
school divisions in levels of expéndlfure and patterns of expendifurg,.and

t

in levels and sources of revenue.
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In ordér to evaluate current bolncnes, and also po!ipy proposals, three
policy objectives are suggested: equalization, in Fevenues and expenditures;
local autonomy, that is a range of chotces in raising revenues and patterns
and levels o{ expendifure;; and flexibill}y, a data system which would allow
continuous monjtoring of changes in needs, services, and finance, to permit
informed local decisioq—makvng ahd encourage adaptability.

A review o%r}ecenf researeh suggests that the most probable way of
improving the financial.sifuaflon of smail schoo! divisions, to allow‘Them )
to improve the provision of services, lies in the redisfribufioﬁ of provincial
resources. A financial formula of the "inverse ailocatior™ type, in which
péovincial grants are inversely proportional to .schooi-division wealth, seems
appropriate. A detailed finance proposal is given in-Appendix A, as an
example of what could be adopted. The probable od}puf of policies of the
type proposed would be substantial increases in revenues in small divsions,
7wi+hou+ infringement on local autonomy. These increases would allow lécal

decision-makers to improve the provision of services. The system proposed

would provide valid and reliable comparative information on which to base

decisions regarding services. In essence, the general policy proposal

here would increase the power of local decision-makers in small divisions
to provide services, without determining in advance, at the provincial level,

what these services should be.

Data on the costs of services In small divisions suggest the need for
a second policy instrument, in addition to the finance proposal. A set of
objectives, similar to those proposed for finance, Is suggested for service

provision. A system of regional service agencies is proposed, which is
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intended to provide cooperative services, to allow small divisions to provide
serv}ces economically and effectively, and thus contribute to equalization of
access 1o services by students: Lopal autonomy is brofécfed by provid!ng f&?
control of’Thg agencies by local decision-makers. A detailed proposal is
given in Appendix B. It is anf;c1pa+ed that the regional agencies would
serve 3s data~collection cenfrésrfor The~proposed data system, and hence
would assist in monitoring progress towards equalsty of educational oppor-
Tunity. Thus such agencies mighr contribute to the achievement of
equalization, local autonomy anij flexvélgify objectives,

The policy proposals cah be restated briefiy: firsf, a substantial
change in provincial polic;es for financsng school dlZns'ons IS proposed,
in order To increase the power of smail divisions +o provide services;
second, an édmrn:sfraTuQe structure, the regional service agency, 1s
proposed to encourage the cooperative prov:sién of services in sméll
divisions. The general purpose of both proposals 1s to furfher the
achievement of equality of access to educationai services. A third
proposa], integral to the first and second, suggests a dé*a system to
provide comparative data on needs, service levels, and finance, to permit
the monitoring of progress towards equal'ty ot access to services:
These policies, it is anticipated, would yteld measurable progress towards

the goal of equality of educational opeorfunify for all students in

Manitoba, regardless of school division of residence.
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APPENDIX A

- A DETAILED POLICY PROPOSAL FOR CHANGES IN THE

- ) ’ FINANCING OF UNITARY SCHOOL DIVISIONS IN MANITOBA

;m;




Some general purposes and objectives in financing schoo!l divisions have
already been discussed aT some length in the main fext. The scheme suggested
here represents one way in which those obJecflves could be aTTazned

Since the proposal attempts. to meet both resource equalnzaflon and ;ocal
autonomy objectives, it |ncludesprOV|s:onfor three types of granT categorical
drant; basic grant; and equalization grant. The first is intended, in part,
to allow provincial support of experime&fa! programs, and to allow provincial
authorities to influence service provision by means of tied grants-in-aid.
"(Braée}, 1970: p. 258). ‘The categorical grant cléssificafion can also
accommodate grants for ser;ices which are costly and necessarily provided
in some divisions and noTAoThers, such as pupil transportation.

The basic grant is a per pupil grant intended to achieve support and
minimum standards objectives, which in the pasf'have been an inevitable
cgrréléfe ofqlocal adfonomy. The equalization grant is }nfended to meet

the objective of equalizing the resources available to various divisions.

The proposed formula works as follows: each division establishes its

budget, and thus a figure for total revenue required. From this figure, +the

categorical grant (in essence at present a transportation grant), and the

basic grant per student multiplied by student enrolIment are dedbcfed, to

show additional revenue required above these grants.* Then local revenue

¥Should this figure exzeed revenue required, the basic granT is reduced to-
balance.
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is calculated based on the equalization facfor, which is the local Ba:an;ejl
Assessmeni per Student divided by the provincial maxim.m Bglénced Assessment
Per Student. Thus local revenue and local responsibility are directly related
to local wealth. (No}e %haf the proposal provides for a floor of 5% on local
rg&enue, to restrict the possibilities of fiscal irresponsibility in very poo}

districts.) Local revenue is then deducted from the additional revenue

'required to give the amount of the equalization grant.** This grant is

essentially a matching gfanf to bring local revenue raised by | mill in the

poorest district up to the same level &s local revenue raised by | mill in

the richest district. (Sée Brazer, 1970: p. 255, for the importance of the

matching principle.) The worksheet iljustiates this procedure, which each

division would follow in budget preparéfiod and submission to the Department.
The outcome of Thig procedure represents a four-way sglif in the required

revenue into cafegoriéaf grant component, basic grant component, local révenue

component, and equalization grant componénf. The worksheet is based on the

**¥Even in cases in which local revenue is sufficient, or nearly sufficient, to
raise revenues to the required level, the matching principle applies, and in
some instances will help to generate revenue above the required level. In
such instances the equalization grant would serve as an incentive to raise
expenditures. Both the floor provision and this provision are important in
principle, but when actual spending levels are considered, are not |ikely

to be important in practice.
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REVENUE WORKSHEET

- -

Division No. 116

REQUIRED REVENUE

_ 1,088,595
’ Categorical Grant 183,302
Students 1,662 x $475 = Basic Grant 789,450

. Llocal BAPS -
Equal. Formula: Prov. Max. =

5,887 _
12,718 4628

Additional Revenue Required

(Req. Rev. - Basic & Categ. Grants)

Add. Rev. Required x Equal. Formula =

]|

Add. Rev. Required - Local Rev.

.= Loc. Rev. _
Loc. Rev. per Sfué. No. Stud.

“— }

% BAPS = Local Effort = 5.56

TOTAL

32.75

Local Revenue*

Equal. Grant¥*#*

54,430

84,552

1,090,578

e gemny oy o wee e

t—

*May not be less than 5% of REQUIRED REVENUE.

**ust equal (LOCAL REVENUE

EQUALIZATION FORMUL;) - LOCAL REVENUE




basic graﬁf of $475 per pupil, and since the average revenue per pupil in
the province, in the year used as an example, was $662.31, the size of the
basic grant component ensuresra relatively small local revenue and a
, relatively small equalization grant. Thus this basic grant ‘figure would
result in rather minor equalizing effects. The flexibility involved in
this formula results from the fact That each year‘fhe basic grant figure
could be varied, depending upon whether an emphasis on equali:ciicn
- "or"on toundation support was considered appropriate for that vear.
The effects of var§|ng The'basic grahf figure can be seen in the seot

of worksheels which ioilows. In the example, The basic grant varies from

$425 per student to $500 per student. The figurce ‘rom these worksheets are

used in Table 44, which shows the change in the proportions of total divisional

revenue derived from different types of grants, for the sample division.

' TABLE 44

PROPORTIONS OF TOTAL DIVISIONAL REVENUE TO BE DERIVED FROM DIFFERENT
REVENUE SOURCES W!TH VARIATIONS IN SIZE OF THE BASIC GRANT, IN $'000'S

‘Basic Grant . Basic ¢rant " Basic Srani Basic Grant
Revenue Source $425 $450 $475 $500

$ % $ 5 $ 7 $ %

Basic Grant 706,350 (64.9) 747,900 (68.7) 789,450 (72.4) 831,000 (73.4)
Categorical G. 183,302 (16.8) 183,302 (16.8) 183,302 (16.8) 183,302 (16.2)
Equalization G, 106,872 ( 9.8) 84,552 ( 7.8) 63,396 ( 5.8) 63,396 ( 5.6)

Local Revenue 92,071 (. 8.5) 72,841 ( 6.7) 54,430 ( 5.0) 54,430 ( 4.8)

TOTAL - 1,088,595 I,088,595 s 1,090,578 1,132,128
REVENUE 100.00 100.00 100.00 . 100.00




REVENUE VWORKSHEET

Division No. 16

REQUIRED REVENUE

1,088,595

Students 1,662 x $425 =

Local BAPS _

Equal. Formula: Prov. Max. -

2:877 _ 4628
12,718 ~+——==

Additional Revenue Required
(Req. Rev. - Basic & Categ. Grants) =

Add. Rev. Required x Equal Formula =
Add. Rev. Required - Local Rev. =

. Loc. Rev.

Loc. Rev. per Stud., = ====T2V: = 55 40 |

No. Stud.
3 BAPS = Llocal Effort = 9.4]

TOTAL

Categorical Grant

Basic Grant

198,943

Local Revenue*

Equal. Grant*¥

183,302
706,350

92,071

106,872

1,088,595

*May not be less than 5% of REQUIRED REVENUE,

**Must equal (LOCAL REVENUE
: (;QUALIZATION FORMUL;)T LOCAL REVENUE

AL MR EU A




REVEIUE VORKSHEET |

Division No. 186

REQUIRED REVENUE : 1,088,595 o
i ‘ Categorical Grant 183,302
t —
’ - Students 1,662 x $450 = Basic Grant 747,900

ry :
: ;

Local EAPS
! Equal. Formuia: B 1o

Prov. Max.

[

Additional Revenue Required
(Req. Rev. - Basic & Categ. Grants) = 157,393 .

- Add. Rev. Required x Equal. Formula = Local Revenue* 72,841

- Add. Rev. Required - Loczl Rev.

[}
<

Equal. Grant** 84,552

Loc. Rev. per Stud. = LOC.=Rev. . 50 g7
i Ve per St No. Stug, ===

TOTAL N 1,088,595

] % BAPS = Local Effort = 8.64

= *May not be less than 5% of REQUIRED REVENUE.

o **Must equal(LOCAL REVENUE \_ LOCAL REVENUE

EQUALIZATION FORMULAJ

o m———t

[e———
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REVENUE WORKSHEET

Division No. 16

1,088,595

REQUIRED REVENUE
Categorical Grant 183,302
Students 1,662 x $500 = Basic Grant 831,000
fqual. formula. Local BAPS _
qual. Formula: 5 —ax. °
5,887
—tl
12,718 = 24628
‘ L]
Additional Revenue Required
(Req. Rev. - Basic & Categ. Grants) = 74,293
Add. Rev. Required x Equal. Formula = Local Revenue* 54,430
"~ Add. Rev. Required - Local Rev. = Equal. Grant** 63,396
' _ Loc. Rev. _
Loc. Rev. per Stud, = No. Stud. = 32.75
3 BAPS = Local Effort = 5.56
TOTAL 1,090,578

*May not be less than 5% of REQUIRED REVENUE.

**Must equal (LOCAL REVENUE

EQUALIZATION FORMULA) - LOCAL REVENUE

-

}




The consequences of thts proposat! ior Manitoba's uniizary school
divisions, had it peen 'n effect 1n 1970, can be 1tlustrated in tabular
form; Tabies 45 and 46 1liustrate two possible alternative effects: in
the first it 1s assumed that the additional funds made available by the
equalization aséecf of the proposed formula will be used to reduce local
effort; i1n the second 1t is assumed that the additional funds made available
will be used to raise 2xpenditures. 1n other words, the first alternative
takes total revenue as fixed and varies local effort; the second takes |ccal
effort as fixed and varies total revenue. Pddiiﬁcna**?j‘ég;h table gresents .
" the data at two different basic grant leveis, $475 per student and 3500 per
student. In the second alternative the retention of # high levei of local
effort elicits a substantial equalization grant, making the total grants
available noticeably higher in alternative 11 than in alternative 1, and hence

raising the revenue level without undue local effort.

Since 1t 1s 1mpossible to predict the local choices between alrernatives

I and 11, the impact of this proposal can really only be discussed in terms of
ranges., For instance, with Theybasnc grant at 3475 pe? student, if all local
dectsion-makers chose to minimize local expenditures, provincial average local
eftort would be 14.11, and average revenues would be $669.69 per student. If
they chose to maximize expenditures, wn?hodf-lncreasing local effort, local
effort would be 19.64 and revenues would be $769.15. in either case, the
proposals would have produced funds i1n excess of actual levels in the smaller
diviS|;ns, even with lower effort. Thus the funds required for improving the
provision of services 1n the smaller and relatively disadvantaged divisions

would be avaiiable.
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The policy objectives presented in schematic form on page 72, under
equalization, required the proposed poiicies to produce "a higher degree
of ecualization than at gr-:zuf- in revenues and jocal effort: The prééosal,
had it been in effect in I§70, would havq reduced the ranges in reQenues
and local éfforf and hence would have contributed subsiantially to resource
equalization, even at the extreme possible positions. The equa!{zafion
effect is somewhat more marked at the %475 basic grant {evei.

“The objectives under autonomy requfred, first, ThaT little or no change
in minimum expenditures occur, and the proposal performs satisfactorily in
this respect, with the new average being $626.98 of revenue per student
compared to $610.37 in the actual tigure. (Presumably this revenue wouid be
translated info expenditures.) The second requirement was a somewhat jower

~range of expendifﬁres than at present, and this too is achievad, altnough it
should be noted +ha+ in priﬁéipie, sincé local revenue re;aihs open-ended, fhé
range of expenditures could increase. The Thifd requirement under autonomy
was the retention of an extensive range of patterns of expenditures. The -
formula, cince it is concerned wffh revenue rather than expendifﬁres; cannot

, ensure this, but it proyiées for local decision-making in precisely the
same measure as the exisf{ng formula.

The policy objectives listed under the heading of flexibility require

the préposed policy fo be adaptable +6 current needs, which is interpreted
as providing for a heavy equalization Tenéency at the present time, but also
ailowing for a readf shifTATo support as a primary purpose. The key provision
allowing this is of course the discretionary power to set the per pupil grant

at any level. The secondrrequiremenf under flexibility is the availability of




feedback devices to signal changing needs. The primary instrument here would
be the worksheeis, of which samoles are given on pages i09, Iil, 112 and 113.
Summarized into a table, this data is virtuatly all that would be needed ic

keep a recorc¢ of the provincial patiern of changes in expendifures, revenues,

and effort. Naturally it would be necessary fo compare these p-ed 7 .~ on

the worksheets with audited statements of expenditure subsc.uently, but ihe
addi1tion of this worksheet information to the information which divisions
afready provide to the Depariment of Education would allow provincial poticy-

- makers adequate feedback ?ev:ces to signal §hangfng needs. These two elements
it is cla:med make the proposes pol:cy significantly more flexible, 1n the sense
of providing for adaptabiiity, Than exi;fing policies. Of_course, fc establish
a means by which policies can be adapted to changing needs is not nebessér:iy
Jo ensure that such change takes place. However, the primary purpcse of the
proposal here is to provide policy instruments which are capable of reaching
The proposed objectives; the ways in which such instruments are in fact used
in practice is beyond the scope of this study.

I+ can reasonably be concluded, then, that by reference both to the
existing financing policies, and to the objectives proposed, the propééed
policies seem likely to perform successfuily; the "probabie real output"
meets the objectives, and would provide additional funds fq altow the
smal ler diQisioﬁs to impréve the érov:sion of sérv1ces.>70né final evaiu-
ation is ;fi!l necessary: the comparison of the performance of the proposa!
wifa that of finnance policies in effect in another similar jurisdiction, i1n
this case British Columbia. Table 47 sresents the output gf British Columbia

finance policies, for 1970, retaining the groupings used in Chapter 1. (It

repeats Fable 34, in the main text.)

ERI
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The provincial averége local effort, at 28.17, is noticeably higher Tﬁan
Manitoba's 19.64, but the range is much the éame, 26.18 in British Columbia,
26.01 in Manitoba. Again, total revenues are at a much higher average in
British Columbia, 5707;86 per student, compa;ed to Ménifoba's $662.31, and
the range in total revenue in British Columbia is very ]arge, at $732.07,l
compared to Manitoba's $254.9§. The reductions in ranges in local effort and
total revenue per student made possible for Manitoba by the proposed policies,
par.ucularly at the $475 level, offer sngnlflcanf improvement over The
British Columbia system, in terms ofﬁgqualizafion objectives.

By reference T; the objectives proposed, Téen, Thé suggesfed finance
policies offer a reasonable probability of beTTer performance Than existing -

policies in Brufush Columbia and Manitoba.

TABLE 47

AVERAGES AND RANGES IN REVENUE PER STUDENT AND LOCAL EFFORT
IN BRITISH COLUMBIA SCHOOL DISTRICTS, 1970, BY ENROLLMENT GROUPS

Av.
Total Rev. Range in Ave. Local* Range in

Group Per Student Total Rev. Effort Loca! Effort
| ) 780.79 478.20 - 1210.27 28.81 14.26 - 40.44
N ‘ 724.45 653.55 - 817.84 29.93 24.33 - 39,25
NN 676.38 . 614.45 - 737.07 28.84 ) 26.77 - 32.07
v 697.95 635.09 -~ 771.12 32.38 26.76 - 33.56
PROVINCIAL

AVERAGE 707.86 478.20 - 1210.27 . 28.17 14.26 - 40.44

(732.07) (26.18)

(Based_on data given in British Columbia Depariment of Education, 1972)

* NOTE: Assessed values per student are .given in BCSTA, 1970. Data was
missing for one district in Group 1; the provincial average wvas
inserted.
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The proposal cloﬁrly.requires 2dditional confributions to schoo! div:ision
financing by Thé provincia!l government. in 1970,'provincial grants accounted
for approximately 75% of school division revenues. Under the proposal,
provincial grants would increase to approximately 80% of total revenues
(Tables 45 and 46). The choice facirg provincial policy-makers is in effect
whether such e%pendifures are desirable in order to improve the equal i zat on
of educational opportunity. |f support levels at about 80% ot the total program
are required in order to do this, it wéuld seem reasonable to urge the shift
from approximately 75% support to approximately 80% support.

One further point can be made, with regérd to this shitt 1n support levels.
Because provincial operations are substantially financed by federally rebatied
income tax payments, increasing the proviaciai grant level to approximately
80% support represents in fact a sh}ff from property taxes to income taxes
as a source of funds for education. The case for such a shift has been
argued frequently, (see for example Due, 1971,) and can be summarized as
follows: the property tax is generally considered economically unsound,
because of its distorting effect on the economy, its inequity, and ifs
inelasficffy. On the other hand, the income tax ts the most equnfab!e,'
as well as the most fiexible form of taxation. The fact that income tends
to correijate with years of education, at present, éupporTs the view -that
the use of the income tax as a primary source of funds for education is
both rational and equitable. An assessment prepared for the Economic
Council of Canada suggested that if 8 years of schooiing was taken as the
base for 100% of income, high school graduation would given an equivalent
of 148.1% of income, and university graduation would give an equivalent of
241.2% of income (Bertram, 1966), Since the consumption of years of educa-

tion by the individual gives high earning potential, his subsequent payment

" of the costs of education via his i1ncome taxes becomes a delayed user fee for

education.
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APPENDIX B

A DETAILED PROPOSAL FOR.A SYSTEM OF

REGIONAL EDUCATIONAL SERVICE AGENCIES IN MANITOBA
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general purposes of such agencies have been described in the text.

This proposal spells out in detai! some apparenfly desirable characteristics

of such agencies.

J

Regional educational service agencies, it is proposed, should:

The

Be created by statute, with the purpose of providing those services
to students, teachers, and adminisirators in contiguous school
divisions and districts in a region, which can be better or more
economically provided cooperatively than autonomously.

Be controlled by regional boards consisting of one trustee
representative from each administrative unit in the region,
serving a three-year term. A chairman should be elected by

the board, and decisions should be by majority vote.

Be funded by a combination of provincial grants to meet operating
expenses and contracts with divisions and districts to provide
services. In general, the costs of contracted services, if
provided to more than one division, will be prorated on the basis
of students, teachers or administrators served.

Be made responsible for accumulating data on student achievement
and needs, levels of service provision, and school division
finance, and providing it to the school boards of the region,

and to provincial decision-makers.

Appoint a coordinator, and whatever other staff might be necessary
to provide contracted services.

Receive requests for services from the local administrative units;
however, the provision of the services will require the approval
of the regional board, and the existence ot a valid contract
between the local administrative unit o~ units and the regional
board. ' ‘
Have the power to themselves cooperate in the provision of some
services to two or more regions.

Provide for an advisory committee consisting of a senior
administrafor from each administrative unit in the region, to
develop proposals for shared services and ensure the appropriate-
ness and effectiveness of services provided by the agency.

reasons for selecting the characteristics described here can be

e e

, ~, }—"’"’ﬂ
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~ described briefly, in order to demonstrate that more than personal preference

is involved. The desirability of creating such agencies by statute rests on
%wo main requirements: first, since provincial funding is envisagéd, s}afu—
tory creation seems desirable; second, since these agencies will enter intfo
contractual agreements with local administrative units, statutory creation
becomes almost essential.

The reason for suggesting controi by regional boards of tristee repre-
sentatives is. somewhat more comp!ex: In essence, what is sought is the main-
tenance of good communications via the "linking pin" nption of joint member-
ship, which is stated theoretically in Likert (196}). As deséribed by the
Naffonal Commission on the Intermediate Administrative Unit (which provides
a good though early statement of the caée for such units): "coord' ation of
intfermediate unit and local district efforts is greatly facilitated when
members of the intermediate unit board have experience as members of a local
district board”, (1955: p. 8) A second iﬁporfanf reason for this device is
to prevent the development of a third level of policy-making body in the
administration of education: since the regional board will consist of repre-
sentatives of local boards, the policies developed will in etfect be extensions
of the policies of local boards. A third reason for this device is to ensure
that regional boards do not infringe on local control more than is absolutely
necessary to providé regional services. In the development and effective
operation of intermediate units, "the crucial issue may well be whether the
agency is primarily responsible or responsive to the interests of the state
educational agency or fé the local disfricfs located within its geographic

area". (National Educational Finance Project, 1971a: p. 108)
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agencies 1s desirable, in order rapidly Vo equaiize access o educational
services 1n the province.

The emphasig in funding will certainly be on contractual arrangements
with divisions, however. |t is envisaged that this will have two substantial
advantages: first, continuing pressure to provide good services economically
can be exerted on regional agencies by their school division clienis. Thus
the agencies are effectively performance-contracting. Second, decisions on
whether or not to contract for serviceprovisionare very likely to be made
on cost-effectiveness bases, and the agencies will be required to develop
and maintain servié; prévigions which take advantage of the economies of
scale which seem‘parficularly important in support services, the area in
which smal!l divisions are at present spending heavily. (see page 4G.)

- ——

This method of funding the agencies may well reduce per student costs of

pro&iding some services, and hence improve returns on dollars expended.

The suggestior that regional agencies be made responsible for the
accumulation and provision of data 1s based on Thé flexibility objective
spelled out on p. 70 and such data ts important to Eofh school divisions
and provincial authorities, to allow informed decision-making, and more
specifically, the monitoring of progress towards a nigher level of equality
of educational opportunity.

Generally speaking, the regional coordinator might well hold the only
permanent staff appoiniment in a regional center. Since other staff wou'd
be appointed to provide contract services, their ferms mighf well expire with
the expiration of the contract with the local school district or division.
The coordinator however will provide a continuing Iink and be responsible
directly to the regional board. Useful candidates for such positions might be
found amongst existing divisional superintendents who have had experience in
more than one division, or provincial inspectors who have familiarif; with

a region and its needs already.

o _
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An 1nteresting example of regional educational agencies in Canada is
the system of College Councils operafing in British Columbia. These councils
are charged, by legislation, wi;h operating junior or regional colleges in
regi&ns of the province, and the majority of their members are representatives

of local schocl boards. The school boards also provide operating funds, on

--
5
¥
;

-

a prorated basis. The stated intent of these devices was to ensure local

brrmnie & f
1
]

control of the colleges, and the responsiveness of the colleges to local needs.

The dual function of the trustee clearly raises difficulties, and these are

Brvw o= &

discussed by a trustee who is also a college council member, as fcllows:

- His fellow trustees must understand the dual role which they have

] committed him, in ferms of its demands on loyalty and dedication.
Inevitably, direct involvement in college affairs will engender

a point of view not always easily shared by those less directly
involved. |t is important that school boards appoint to Col lege
Councils people who are abhe and who have demonstrated a positive
interest in colleges. It is just as important that board repre-
sentatives recognize their responsibility to act as a communication
: l'ink between their board and the council. (Beinder, 1971: p. 8)

7 e

. * The desirability of provincial grants to meet some costs of the regional
: units has four justifications: first, some reporting functions, important
to the administration of education at the provincial level and to local

decision-making (see page 70), will almost certainly devolve onto the regional

& oo 3

agency, particularly if computer facilities are available there. The admin-
Y istrative costs of such reporting are quite appropriately borne by the
province, since the service is not a local one. The importance of data-

gathering, and its provision t» local decision-makers was emphasized in

" 1

Chapter |1, in connection with the flexibility objécfive. Second, professional

i

development of teaching staff and school administrators at present par+ia|ly
funded by the provincé, might also be focused on these agencies. Third, and

perhaps most important, some incentive for encouraging the development of the
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The fifth point above regarding service initiation is a most imporvant
limitation of the powers of the regional agency. Frequently, intermediate
units in American states have leadership functions, that is they are expected
to identify services which can usefully be offered by the unit. Such
’ iﬁifiafives are not considered desirable for regional agencies in Manitoba,
since the agency then becomes effectively a third level of adminisfrafion.
The history of county units in the United States certainly accounts for the
notion that leadership functions shog}d be provided by the intermediate unit;
however, the difference between the Manitoba situation and the history of

educational administration in various states offers some justification for

restricting the functions of the regional agencies in the way suggested here.

The suggestion that the regional agencies should themselves have the
ability fo cooperate is based on the rather significant discrepancy between
The size of pupil enroliments in regional agencies proposed here, and ‘those
elsewhere. For example, in Pennsylvania the range in weighted average daily
membership from the smallest inter..ediate unit to the largest is 28,329 o
294,493, (Sfafe Board of Education, Pa., 1967) The range in enrol Iment pro-
posed in Manitoba is 9,539 to 79,498. (See p. 128);IT is certainly the case
that in the provision of, for example, data processing services for educational
information the regional agencies suggested here are probably individually
too small. A study made prior to the establishment of a }egional data centre
in British Columbia suggested substantial economies of scale were available,
and recommended development of uan; serving 100,000 students. (Howe & Totheroh,
1969) The British Columb[a‘Regional Centre, the first in Canada, became
operational in 1971 (Jeﬁsen, 1971) serving five school districts with a total

enrollment of 44,610 in 1970-71. (British Columbia Department of Fducation, 1972)
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Finally, the expectation of the importance of +he committee of senior
administrators is baseﬁ on the experience of the senior adminisirators in
Toronto's two-tiered administrative system. The committee of directors, and also
careful composition of the Metro Board, which is made up of representatives
of school districts in the metropolitan area, are considered the two mqs?
impoffanf elements in the success of the system (McCordic, 1969).

Additional ly, the importance of this committee of senior administrators seems
to follow quite logically from the general functions of the agencies, which,
as viewed here, can be summarized as supplementary, articulative, and co-
ordinative, (Based on Rhodes, 1963: p. 5, bu% with order of importance
reversed.) For such functions to be performed, it seems indisputable that
mandatory regular meetings of senior administrators are necessary.

The regions to be served by these agencies might be composed as in the
fol lowing cﬁarf, which is based on the regicns specified in the by-laws of
the Manifobé Association of School Trustees (MAST, 1972). These regions
have the advantage of familiarity and acceptability to school boards, and -
since these bodies are key decision-makers in the proposed system, this I ———
advantage seems important. It should be noted that the Winnipeg School
Division has been omitted from the Suburban Region, since it has an enrol I~
ment larger than rhat of many of the regions, and hence can and already does
provide all the éervices considered necessary, without membership in a reg.on-
al agency. -

On the basis of the experience of the states presently operating regional
service agencies, it seems clear that these agencies do provide useful services

which are increasingly utilized by local districts. They do generally have
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an equalization objective similar to the one proposed tor Manitoba. The
provisions, common to several, that services be at the request of the iecal
district, and that agencies be controiled by representatives of local éns%rxcfs,
generz!ly school board members, ensures the retention of local autonomy.

The chenging patierns of service provided are évidence of flexibility. Thus
such.agencies seem to offer a useful administrative device for improving
services 1n small divisions, which seem likely fo meet the policy objectives

described in detail in the main report.




